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INTEODUCTION 


The Famine Inquiry Commission was appointed under Ordinance No. 
XXVIII of 1944, with the following terms of reference: — / 

To inyestigate and report to the Central Government upon the causes of 
the food shortage and subsequent epidemics in India, and in particular in 
Bengal, in the year 1948, and to make recommendations as to the prevention 
of their -recuiTence,* with special reference to — 

(a) " the possibility of improving the diet of the people and the quality and 
yield of food crops, and 

(b) the possibility of improving the system of administration in respect of 
the supply and distribution of food, the provision of emergent medical rehef and 
the emergent arrangements for the control of epidemics m famme conditions in 
those areas and in those aspects in which the present system may be found to 
have been unsatisfactory. 

Section 4(1) of the Ordinance, in pursuance of which this report is sub- 
mitted, provides that *‘the Commission shall, in the first instance, direct its 

attention to the Province of Bengal, and shall make a report and formulate 

recommendations in relation to that Province in advance of the final report '' 

We met for the first time on July 18th, 1944, in New Delhi. After spending 
some weeks in Delhi, where numerous official witnesses were heard, we went 
to Bengal on August 11th, and remained there for about 6 weeks. During this 
period we heard 130 witnesses in Calcutta, 45 official and 85 non-offieiah We 
took the opportunity, when in Bengal, of visiting various districts to observe 
the situation as it existed at that time and to obtain further evidence from 
witnesses. Chittagong, Tipperah, Dacca, Khulna, and Midnapore were visited 
by different members of the Commission and 33 official and 65 non-official* 
witnesses were heard in rural Bengal. 

A wealth of information about the causes of the famine and other questions 
included in our terms of reference was obtained in Bengal. But in order to 
view the past and present situation in Bengal in its proper perspective we felt 
it necessary to make inquiries in other parts of India. We wished* to study 
procurement, rationing, and food administration in various provinces and states. 
Further, we are concerned with broad developments in food and agricultural 
policy in the country as a whole in connection with the prevention of famine 
5n the future. Accordingly, on leaving Bengal on September 26th, we visited 
in succession Bombay City, Walchandnagar, Bijapur (where famine occurred 
in 1942-3), Madras City, Calicut, Cochin, T^avancore, Tanjore, Bezwada and 
Nagpur. In all these places we interviewed numerous official and non-official 
witnesses, studied the existing food situation and food administration, and made 
inquiries about immediate and long term prospects of producing more food and 
improving the diet of the people. We returned to Delhi on November 2nd to 
prepare our report. 

At the beginning of the inquiry we decided to hear witnesses ht camera. 
The reasons for this decision were given as follows by the Chairman at a press 
conference on July 31st, 1944: — 

**As you know, our terms of reference are wide and I think you will agree 
with us that our inquiry is of first class importance tO' the welfare of the people 
of this country. We have a definite and responsible task to perform and we 
feel that nothing must be allowed to prejudice its success. You would wish us, 
therefore, to obtain the best possible evidence of what occurred and why it 
occurred, so that we may he able to apply our minds to cause and effect and 
to make recommendations for the prevention of those events which were such 
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an unhappy feature of the year 1943. It is to that task that we are dedicated. 
We must be allowed to undertake it in the best i^ossible conditions for success. 
Above all, we must be able to hear, weigh and judge the evidence in a calm 
and dispassionate atmosphere. I need not remind you of the strong feelings 
which have been aroused by past events. There has, perhaps unavoidably, 
been acute controversy and indeed bitterness and recrimination. We want those 
who give evidence before us to be free to speak their minds fully and without 
any reserve. It would be most unfortunate if evidence given before us should 
lead to an atmosphere of controversy, prejudicial to our work and to the manner 
in which other witnesses give their evidence before us. It would, indeed, be 
aisastrous if the day to day labours of the Commission were to give rise to poli- 
tical or communal controversy or disturb the co-operation of all the di:fferent 
units in carrying out the all-India food plan. 

It would be equally unfortunate if things were said and written which would 
have the effect of retarding the growth of public confidence. In short, our aim 
and object must be to do our v-ork in a manner best calculated to ensure a 
report of the highest practical value in the shortest possible time. It is for' 
these reasons that, after careful consideration, I and my colleagues have un- 
animously decided that our proceedings should be in ccbmera. We are confident 
that the Press will appreciate these reasons and the spirit in which we are 
approaching our task and assist us by their support and confidence.’' 

We feel that our decision to sit in camera was fully justified by results. 
Witnesses expressed themselves, both in giving oral evidence and in the memo- 
randa prepared for our perusal, with a freedom that might have been restricted 
had our proceedings been open to the press. Our witnesses included officials, 
experts in various fields, and representatives of political parties and relief' 
organizations. A great varieity of views were put forward about the causes of 
the famine and the prevention of famine in the future. We are grateful to the- 
many witnesses, ojBSicial and non-official, who assisted us in our efforts to arrive 
at the truth. 


This report is concerned largely with the past, with the story of the Bengal 
famine and the causes of that famine. We have also considered the imme- 
diate^ future and made^ certain immediate recommendations. We propose to 
deal in a later report with the second part of our terms of reference — the deve- 
lopment of agriculture and the raising of standards of nutrition so as to make 
recurrence of famine impossible. But in order to lay plans for the future it 
is necessary to understand the past, and hence we feel that our analysis of the 
causes of the famine should not be regarded solely as a ‘‘post-mortem”. 
Numerous lessons which should be of value in the future can be drawn from the 
sequence of events which led to the tragedy of 1943. 


We are grateful to the Governments of the provinces and states visited by 
us for hospitality, and we wish to thank these and other governments for the 
readiness with which they have supplied us with information on the wide range 
oi subjects covered by our inquiry. 

Acknowledgement to the staff of the Commission may suitably be made 
when our work is over._ We feel, however, that we cannot submit the present 
report without ezpressmg our appreciation of the services of our Secretary, 
E. A. Gopalaswami, O.B.E., I.O.S. Throughout our inquiry and in the 

SSsW. ‘ .tag. bm given 



PART I 


FAMINE IN BENGAL 

CHAPTEE I.— THE FAMINE 

1. The Bengal famine of 1943 stands out as a great calamity even in an 
age all too familiar with human suffering and death on a tragic scale. Between 
one and two million people died as a result, of the famiae and the outbreaks 
of epidemic disease associated with it. Many more who escaped death w'ent 
hungry for many months, fell sick of disease, and suffered in other ways from 
the disintegration of normal life which the famine occasioned. Famine has, 
of course, been a common event in the ancient and modern history of India. 
As far a‘s history stretches back, the country has been a prey to recurrent 
famines and during the nineteenth century a number of serious famines 
occurred. The terrible famine of 1769-70, in which it was estimated that 10 
millions died out of a population of 30 millions, seriously affected the whole of 
Bengal, except the districts of Bakarganj and Chittagong in the south-eastern 
comer, but during the nineteenth century and the twentieth century up to 
1943, Bengal was almost entirely free from famine.^ The Famine Commission 
of 1880 included the eastern districts of the province, which suffered so severely 
in 1943, among the parts of the country which ‘‘enjay so ample and regular a 
rainfall and such abundant river inundation as to ensure the safety of the crops 
in the driest years”. The western districts are liable to scarcity but the only 
area which has been nrone to famine from time to time is the district of Bankura 
cn the w'estern boundary of the province. 

2. The most recent famines accompanied by high mortality took place in 
1896-7 and 1899-1900. Thus, for over 40 years previous to 1943, India had been 
free from great famines. The relatively small famines of the last few decades 
occurred for the most part in rural areas remote from cities, were controlled 
by effective measures, and hence did not attract much public notice. Famine 
on a catastrophic scale had indeed faded from memory and was regarded by 
many as a thing of the past. In 1943 an enemy generally thought to have been 
finally vanquished reappeared in full strength and its victims thronged in their 
thousands the streets of the greatest city in India, Calcutta. The horrors of 
famine at its worst were clearly exposed to the public view. All this came 
as a great shock to the public in India. 

, 8. The famine affected only the province of Bengal and, to a much less 
serious extent, the neighbouring province of Orissa. Its general course was as 
follows: during the early months of 1943, there were reports of distress from 
various parts in Bengal and apprehension on the part of District Ofl&cers that 
famine was imminent. In May and June it became clearly evident in the 
districts of Chittagong and Noakhali, situated on the eastern border of the 
province, and a steep rise in mortality occurred in these districts. By July 
most of rural Bengal was involved, the death rate in almost all districts being in 
excess of the normal. From this point onwards the number of deaths rose rapidly 
and the peak w^as reached in December, 1943. With the reaping of the aman 
crop in December and the arrival and distribution of supplies from outside the* 
province during the closing months of the year, the famine was relieved, but 
the death rate remained high throughout the greater part of 1944. Severe 
epidemics of malRria, small-pox and cholera accompanied the famine. Of these 
.diseases, malaria caused the greatest number of deaths. 

^We refer here to Bengal according to its present boundaries. 
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4 In 1948 ilie mortality rate in certain districts in which star ration was 

most acute and widespread w-as higher than in the rest of Bengal, but nearg 

Si parts of the province were affected in greater or lesser degree. WLde there 
weirvariSious hi the extent of local scarcity, the phenomenal rise in the price 
rfridwMSh placed it beyond the means of the poor occurred every where m 
Benoal and the poor were nowhere immune from starvation. 
half 'of 1944 there was little difference between various parts ol Bengal m res- 
^it of disease and mortality. Disease associated with the famine became 
SetlMt tteoit- thl jrolce. Th. f™ th.iefo.e the ,vbok o( 

Beno-al and was not confined to certain districts. 

^ Only one section of the community suffered from starvation— the poorer 
classes in the rural areas. Well-to-do people and industrial workers in Greater 
Calcutta and elsewhere did not go short of food in 1943. lie have estimated 
in our report that perhaps one-tenth of the population-6 million People-ivere 
senouslv affected bv the famine. As the price of nee rose during the first hfi f 
of 1943^ the poor in the villages without sufeoient stocks of grain th®ir 
possession found themselves unable to buy food. After an interval 
which they attempted to live on their scanty reserves of food, or to oUlam 
money to 'buv rice at steadily rising prices by selling their scanty possessions, 
-they starved. The majority remained in their homes and of these many died. 
Others w'andered away from their villages in search of food, and the mass 
migration of starving and sick destitute people was one of the most distressing 
features of the famine. Thousands flocked into towns and cities; the number 
in Calcutta in October 1943 was estimated to be at least 100,000. The niigra- 
tion of disorganized masses often occurred in the great famines of bygone 
hut during more recent famines it has been prevented or greatly limited. Its 
appearance during a famine shows that the famine is out of control. 

6. The wandering famine victims readily fell a prey to disease and spread 
-disease in their wanderings. Families were broken up and moral sense lost. 
In their distress they often sank to sub-human levels and became helpless and 
hopeless automata guided only by an instinctive craving for food. We 'shaU 
refer in our report to the problems to which the large scale migration of desti- 
tutes gave rise.i Here we are simply outlining the general features of the 
famine^ and it is sufficient to say that, by degrees, after the height of the 
famine was passed, the destitutes throughout the province returned to their 
Tillages and homes. By the end of November 1943 Calcutta was more or less 
free from famished wanderers. A residue of homeless and indigent famine 
victims remained to be cared for in relief institutions in Calcutta and the 
districts. 


7. The turning-point of the famine was reached in the closing months of 1943. 
In November His Excellency the Viceroy, Lord Wavell, brought in the Army to 
•file rescue of the province and in December a bumper crop was harvested. 
During 1944 recovery took place slowly. But so serious a famine must neces- 
r-\arily have its after-effects on the life of the community. Even when food 
became available much remained, and still remains, to be done to heal the 
wounds which it inflicted on Bengal. 

8, Finch, hrieflv and barelv described, is the tragedy which we are called 
upon to investigate. We shall fill in the details of the pictiii’e in our report 
and give our views as to the causes of the famine. It is as regards the latter 
that our responsibilities differ from those of previous Famine Commissions in 
India, which had the comparatively simple task of reportiiTg on famines due 
to drought with consequent failure of crops over wide areas, and flip, straight- 
forward measures necessary to relieve such famines. The causes of the Bengal 


1 The word ** destitute ’’ was generally used in Bengal as a noun to describe famine 
victms. However objectionable as English, the word is convenient and its use has not been 
.avoided in this report. 
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iamine, and the measures taken to relieve it, have given rise to much bitter 
controversy, centering round the question whether responsibility for the 
calamity should be ascribed to God or man. We have had to unravel a com- 
plicated story, to give due weight to a multipilicity of causes and apportion 
blame where blame is due. 

9. Scope of the report, — Our report is designed as follows : first, to provide a 
background, a brief account is given of the geography, population, acd social 
organization of Bengal. Xext, the supply and distribution of rice in Bengal, 
and the supply position in recent years including 1943, are considered. Since 
the all-India food situation obviously influenced the situation in Bengal, we 
iiescribe, in Chapter JV, the development of the former from the outbreak of 
war up to the end of 1942. In the following 3 chapters an objective account 
is given of the course of events in Bengal leading up to and culminating in the 
famine. A chapter on relief follows: here we. describe the effect of the famine 
im the life of the people and the measures taken to relieve distress in Calcutta 
nid the districts. 

10. In the following chapter * ‘Looking Back” we review in a critical vein 
fhe hisforv of the famine and noint out the mistakes made by the governments 
concerned. The chapter includes sections on “high prices and failure of distri- 
bution”, ^'control measures during 1942”. “the people and the gove^ument”, 
“the situation in January 1943”. “the situation in March 1943”, “external 
fjs.sistance”, “free trade”, “distribution of supplies” and “famine relief”. All 
these subjects are critically discussed. In a final chapter we state and sum up 
our conehisions on the course and causes of the famine. 

11. Part II deals with the health usi^ects of the fainnie. An estimate of 
total excess mortality during the iamine is made. The subjects considered 
are ‘ mortality”, “causes of disease and mortality”, “medical relief and public 
health work”, “the failure to prevent high mortality” and “health in other 
parts of India”. Certain recommendations about the health services in Bengal 
are made. The health chapters are lor the most part written in non-technical 
language for the benefit of the general reader and certain medical aspects of 
the famine of interest to the medical profession, notably the treatment of disease 
associated with famine, have not been fully dealt with. We eoasider- it 
important that all useful medicial and public health experience gained during 
the famine should be placed on record to add to existing knowledge about the 
relation between nutrition and disease. At an early stage we drew the atten- 
tion of the Government of India to this point, and at our request a medical 
officer with experience of medical relief work during the famine was given the 
task of preparing a technical report on certain of its medical aspects. 

12. In Part III we consider the immediate future. Procurement, rehabilita- 
tion and' the supply of protective and supplementary foods are discussed and a 
number of recommendations are made on matters of immediate importance to 
Bengal. Finally there are a number of appendices wdiich explain vnnd expand 
certain passages in the main bodv of the report. These include analyses of 
production and consumption in 1943 and preceding years, a chronological aocoimli 
of events cluriiu: 1943 supplied bv the Government of Bengal, and a list of 
witnesses appearing before the Commission. 

13. While we have summarized our general conclusions on the famine at 
the end of Part I, we have not prepared a summary of the report chapter by 
chapter. The detailed story which has to be told and our critical reviews do 
not lend themselves readily to siimraardzation. We mav add that matter which 
IS not essential to the main theme of the report has been as far as possible 
excluded. 



CHAPTER. II.— GENERAL DESCRIPTION OF BENGAL. 


1. Area and Population, — ^Bengal is pre-eminent among the provinces of India 
in two respects; it has the largest number of mouths to feed and produces 
the largest amount of cereals. The area of the province is 77,442 square miles, 
rather more than the of England, Wales, and one-half of Scotland. The 
population is a little over 60 millions, which is well in excess of that of iihe 
United Kingdom, and not much less than the aggregate population of France,. 
Belgium, Holland, and Denmark. 

2 . Natural Divisions. — The province naturally divides itself into four parts, 
namely, North, West, Central, and East Bengal. North Bengal extends from 
the Himalayas to the Ganges and. with the exception of the Darjeeling 
district and an elevated tract on the south-west, consists of a large area of 
alluvial land which has been subject to great fluvial action. West Bengal falls 
into two zones,, of which the eastern is a low alluvial tract, while the western 
zone is higher and rocky and becomes more and more undulating the nearer 
it approaches the uplands of Chota Nagpur. Central Bengal was formerly the 
Ganges delta; in this area new land formation has almost entirely ceased and 
the greater part is no longer subject to. inundation. It is a land of dead and 
dying rivers; a land which no longer receives the fertilizing silt from the large 
rivers W’Kch formerly flowed through it. East Bengal is the present delta of 
the Ganges as well as the Brahmaputra, and it is here that land formation 
is still proceeding. This is a country of innumerable rivers, large and small, the 
waters of which overflow the country-side during the rainy season and enrich 
the soil with their fertilizing silt. 

3. Soils and Eainfall. — The soils of Bengal are almost entirely of alluvial 
origin and fall into two well defined types. The more important is known as 
the “new alluvium’' and this is generally easily cultivable. The other type? 
the “older alluvium”, occurs mainly in the west and consists of laterite forma- 
tions of varying grades of sand and clay, with nodules of haematite. Cultiva- 
tion of this “older alluvium” in a dry state presents great difficulty: for the 
most part, therefore, crops are sown on it only during the summer rains, 
whereas on the “new alluvium”, crops are also grown during the winter. The 
province receives its rainfall from the south west monsoon current and by far 
the greater part of it falls between the months of June and October. 
Rainfall ranges from 50 to 60 inches westward of Calcutta and from 60 
to 120 inches further east and north. 

4. Communities. — ^According to the Census Report of 1941, over 54 per cent, 
of the people of Bengal are Muslims, about 42 per cent. Hindus, and approxi- 
mately 4 per cent, members of other communities. The distribution of ciie 
population by communities in the four natural divisions of Bengal is shown 
below: 



Muslims 

Hindus 

Others 

J^orth Bengal 

61*3 

32*1 

6*6 

East Bengal . 

71*9 

26*2 

1*9 

Central Bengal 

44*6 

63*7 

1*7 

West Bengal 

13*9 

79*0 

7*1 


5. Rural and Urban Population. — According to the census figui-es, the popula* 
lion of the province increased from 42-1 millions in 1901 to 60*3 millions in 1941. 
"While the population of India increased by 37 per cent between the years 1901 
and 1941, that of Bengal increased by 43 per cent. Nine-tenths of the people 
of Bengal live in about 84,000 vilLages. Of these nearly 70,000 are small 
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%'iliages, with less than a thousand inhabitants. The urban population numbers 
about 6 millions* About two^thirds of this number live in Greater Calcutta 
which includes Calcutta, Howrah, and the industrial areas to the north and 
south of these cities along the banks of the river Hooghlj. Greater Calcutta, 
moreover, is one of the most important industrial areas in India and includes 
within its boundaries a very large proportion of India’s war factories. Except 
for Greater Calcutta and the area covered by the coal-fields in the west, the 
province is predominantly — ^indeed almost entirely — agricultural; and the 
vast majority of its enormous population are dependent upon agriculture for 
their livelihood. In spite of the expansion of industry in the province, the 
percentage of total population depending on industrial employment for its 
livelihood is decreasing. 

6. Area under different crops. — The total extent of the cultivated land in 
Bengal is nearly 29 million acres. Some of this is cropped more than once, and 
the total area sown under various crops is normally 35 million acres^. The 
principal crop is rice which accounts for a little less than 26 million aeres^. 
In fact, Bengal may be described as a land of rice growers and rice eaters. 
The area under other staple foodgrains is small; that under wheat, for instance, 
is less than 200,000 acres, and the total area under food crops of all kinds other 
than rice is somewhat over 4 million acres. This includes land devoted to the 
cultivation of fruits and vegetables. The most important non-food crop is 
jute, which accounts normally for between 2 million and 2-6 million acres. 

7. The Permanent Settlement?. — ^The land revenue payable in respect of the 
greater part of the land in Bengal 'was fixed in perpetuity in 1793 and hence 
the term “Permanent Settlement”. The settlement was concluded not with 
the cultivators but with the zamxnAars, through whom the State’s share of the 
produce of the land was collected. It fixed the revenue at ten-elevenths of ibe 
assets, i.e., annual gxoss rental, and left to the mmindar the remaining one- 
eleventh. In addition, the ^amindars were given the benefit of any future increase 
in the assets of their estates resulting from the extension of cultivation or other 
causes, and the State promised not to make any demaud “for the augmentation 
of the public assessment in consequence of the improvement of their respective 
-estates”. The zamindars were declared to be the proprietors of their estates 
subject to the prescriptive or customary rights of the tenants. These rights 
were not defined in the Begulation but the State reserved the right to legislate 
for the benefit and protection of the tenants. Finally, the estates became 
liable to be sold for arrears of revenue if the revenue was not paid by sunset 
of the latest date fixed for payment; and no excuses, such as drought or famine, 
were to be accepted for non-p|iyment. 

The fixation of the revenue in perpetuity, followed as it w'^as by an increase 
in the zamindafs profits, encouraged sub-inf eudation and brought into exist'="nce 
•a large body of tenure holders. In some estates the number of such inter- 
mediate interests is extraordinarily large and in some districts 15 to 20 grades 
of tenure holders are not uncommon. The report of the Simon Commission 
pointed out that in some cases as many as 50 or more intermediate interests 
have been created between the zamindar at the top and the actual cultivator 
at the bottom. The, number of rent receivers continues to increase and of 
recent years there has been a further process of sub-infeudation below the 
statutory ryot. 

Undei the tenure holders are the ryots. Formerly the ryots were the actual 
cultivators but owing to sub-letting and the right of transfer the actual cultivators 
are to an increasing extent men who are either paying a cash rent correspond- 
ing to a full economic rent, or are cultivating under the harga system and 

^Report of the Bem^al Land Revenue Commission, 1940, VoL II p. 88. 

Hhid p. 105. 

® Based upon the Report of the Land Revenue Commission, Bengal. 
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paying as rent one half of the produce. The ryots to-day possess a large measure 
of proprietary rights; the provisions of successive tenancy acts have endowed 
them with the practical ownership of their land. Under the ryots are the 
under-ryots, that is, the persons to whom ryots have sub-let. Under-ryots are 
not tenants at ^^ill and are protected by tenancy legislation. 

The number of bargadars is increasing rapidly and in consequence a large 
and increasing proportion of the actual cultivators possess no security of tenurfe, 

8. OultivatOWl and their holdings. — The cultivator in Bengal is a small 
producer. This fact is well known, but it is so important for the purposes of 
our inquiry that it is necessary to have some idea of the number of families 
which depend mainly on agriculture for their livelihood but either do not hold 
any land at all or hold only very small areas. Precise information on this 
point, however, is somewhat dihicult to obtain. In 1939, at the instance of 
the Land Eevenue Commission, Bengal, the Settlement Department investi- 
gated the economic position of nearly 20,000 families in typical villages of each 
district of the province. After studying the results of these investigations, 
together with certain further information subsequently collected during the 1941 
census, we have arrived at the following estimates^: — 

(i) The number of families in Bengal wholly or mainly dependent upon the 
cultivation of land for their livelihood is approximately 7-5 millions. 

(ii) Less than 2 million families hold more than 5 acres each; about a third 
of this number hold more than 10 acres each. 

(iii) About 2 million families hold between 2 and 5 acres each. 

(iv) All the others, constituting about one half of all the families depending 
w'holly or mainly on the cultivation of land, either hold less than 2 acres each 
or are landless. 


(v) The cultivating families of Bengal include roughly about one million 
families living mainly or entirely as bargadars, i,e., crop sharing tenants. 

(vi) The number of families living mainly or entirely on agricultural wages 
is approximately 2 millions. 


9. Poverty. — These estimates are important, for they afford a clear picture of 
the classes of cultivators who live, even in normal times, on the margin of sub- 
sistence, as well as the probable numbers of these classes. The general 
consensus of opinion among witnesses who appeared before the Land Eevenue 
Commission, Bengal, was that “5 acres would be the minimum area required to 
keep the average family in reasonable comfort; but if the land is capable of 
pywi-ng nothing but aman paddy, the area required would be about 8 acres’’. 
The Commission considered these figures to be substantially correct. 


The Land Eevenue Commission also, observed that “about half of 
Bengal are barely sufficient for the maintenance of the families 
which own them”. This, we have no doubt, applies to all those whose hold- 
^ acres, but the same would also apply to some amono- 
the 2 million families which cultivate between 2 and 5 acres each. As the Land ^ 
Eevenue Commission more than once observed in their report, “there is uot 
enough land (in Bengal) to go round”. We endorse this view. 


In later chapters we shall deal wnth the immediate causes of the famma 
It is necessary, however, to draw attention at the outset to the condition of 
me people m normal times. The standard of living was in general low. 
Population was growing rapidly, leading to increased pressure on available land 
suitable for cultivation. How far agricultural production was beeping pace with 
the morease m the number of mouths to be fed, it is difficult to sW 'At the 


^Appendix I. 
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best of times, however, a section of the poorer classes, both in villages and 
towns, did not get enough to eat and their diet, largely composed of rice, 
was of poor nutritive quality. Sir John Megaw, Director General, Indian 
Medical Service, carried out in 1933 an inquiry into the physical condition oi 
villagers in different parts of India, by means ol questionnaires sent to local 
doctors. Dispensary doctors in Bengal reported that only 22 per cent, of the 
population were well nourished, w’hile 81 per cent, were very badly nourished. 
The corresponding figures for India as a whole were 39 and 26 per cent, res- 
pectively. Since the assessment of the state of nutrition depended on the sub- 
jective impressions of doctors in different provinces, it is difficult to accept 
these figures as showing conclusively that nutritional conditions in Bengal were* 
worse than elsewhere in India. Nevertheless, the results of the investigation 
may be quoted as indicating in a general way the unsatisfactoiy state oL nutrition' 
of the people of rural Bengal 10 years previous to the famine. 

Poverty and malnutrition left a section of the population with few reserves, 
material or physical, to meet superimposed calamity. Por them there was no 
‘^margin of safety and little possibility of '‘tightening the belt/h The fact 
that such conditions are common to most other provinces of India, which 
escaped the famine, does not detract from their fundamental importance. They 
provide a background against which the events w’hich led to widespread starva- 
tion in 1943 must be viewed. 

10. The Administrative Organization in the Districts of Bengal. — We have 
been struck h\ the weakness of the administrative orgcini/.ation in the districts 
of Bengal owing to the absence of a subordinate revenue establishment comx^ar- 
able with that maintained in those provinces in which the land revenue has 
been temporarily settled — ^not permanently settled as in Bengal — and in parti- 
cular in those provinces in w’hich the ryotwari system of land revenue prevails. 
In the ryotwari areas the land revenue, which is liable to periodic resettlement, 
is paid by the peasant proprietor and not, as in Bengal, by the proj^rietor of an 
estate. In these areas it is, therefore, necessary for Government to 
maintain detailed village records showing inter alia the land held and the 
revenue payable by each ryot, all changes in possession and ownership and 
the crops grown in each field. This involves the maintenance in such areas 
of a revenue staff in every large village or group of small villages, us well 
as an adequate subordinate revenue establishment to supervise and control the 
work of the village establishments. In Bombay, for instance, each sub-division 
of a district is divided into tahilias, the number depending upon the area and' 
population of the sub-division and each tahika is divided into circles consisting 
of SO to 60 villages. The tahikas are in charge of officers called mamlaidarn 
and a Circle Inspector is attached to each Circle. Finally, each village has a 
patel, an accountant (the accountant is sometimes for a group of villages') mid 
a number of village servants wffio work under them. Although the primary 
object of this organization is the assessment and collection of revenue, it is 
available, and is in fact used, for assisting almost all branches of the district 
administration in rural areas. In Bengal, as we have indicated, there is no such 
organization effectively linking the District Officer and the Sub -divisional Officer 
to the villages in their charge. The only functionary in the Bengal village is the 
village clwwladar wdio carries out police duties. He is poorly paid, usually illi- 
terate, and in no w^ay comparable with the village officers of the ryoiirari areas 
W'ho are persons of established standing with considerable local infiuenee. Tt is 
true that there are Circle Officers in Bengal each in charge of an area of about 
4(i0 square miles, i.e,, two or three to a sub-division. These officers, who were 
appointed primarily for the purpose of assisting and supervising Union Boards — 
the smallest unit of local self-government in the province — certainly form a- 
link between the District and Sub-divisional Officers and the villages. The 
area of their jurisdiction is, however, large, and they have not the assistance 
of officers corresponding to the Circle Inspectors, pat els, and accountants in 
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Bombay. We have drawn attention in some detail to this diSerence between 
the subordinate revenue establishment in Bengal and elsewhere for three 
reasons. Birst, an organization such as exists in the ryotwari areas keeps 
the Collector of the district in almost day to day contact with life in the 
villages; secondly, it provides machinery for the collection of reasonably accurate 
and recent information about crop conditions, and the conditions in the villages 
generally, and thirdly, it provides a foundation on which to build and expand in 
an emergency. The existence of such an organization would have been of the 
greatest value to the (Government of Bengal in dealing with the situation as it 
developed in 1943. 

11. Union Boards. — Union Boards, the smallest unit of local self-government 
in the Province, came into existence on the passing of the Bengal Village Self- 
Oovernment Act of 1919 and combine the functions of the Chowhidari Panchayats 
under the Village Chowkidari Act of 1870 and the Union Committees under the 
Local Self-Government Act of 1886. At the end of 1939-40 there were 5,120 
Union Boards with a gross annual income of Bs. 1«16 crores and an expenditure 
of Bs. 1*03 crores. 

The number of members of a Union Board is normally nine, of whom six are 
elected and the remainder nominated by the District Magistrate. The duties 
of a Board are generally speaking, first, the control of daffadars and chowhidars 
(village police servants) of the Union, secondly, the carrying out of measures 
for the sanitation and conservancy of the Union and the improvement of public 
health within the Union, and thirdly, the construction and maintenance of local 
roads ^and water-w-ays. A Board can also undertake other duties, such as the 
provision of a water supply, the management of pounds under the Cattle 
Tresspass Act, the registration of births and deaths, the development of cottage 
industries, etc. The income of the Boards is derived from rates imposed on 
owners and occupiers of buildings and from grants made by District Boards and 
the Government. 


Two or more members of a Union Board may be appointed to be a Union 
Bench or a Union Court for the trial of certain classes of criminal cases and 
civil suits respectively. Such Benches and Courts have been established in 
many Unions. 

The administration of a Union Board is subject to the superintendence of 
the District Board, except in matters’ relating to- daffadars and chowhidars. In 
regard to the latter, control is' exercised by the District Magistrate through the 
Superintendent of Police or the Sub-Divisional Magistrate. Union Boards are 
organized in circles and each circle is in charge of a Sub-Deputy Magistrate 
and Collector. This Officer, known as the Circle Officer, is charged with the 
duty of supervising and assisting the Union Boards in the discharge of their 
functions. He forms the connecting link between the Boards on the one hand 
and the District Magistrate and the Sub-Divisional Magistrate on the other. 


^ 12. Communications. — Our description of Bengal would be incomplete 
without reference to one other iactor which distinguishes it from most paits 
of India. We refer to transport and communication in the province. The out- 
standing features of the transport system are the important country boat traffic 
on its water-ways and the meagreness of road communications. The nature of 
the terrain is such that the making and maintenance of roads are extremely 
difficult. Throughout the greater part of the province roads have to be raised 
above fiood level, frequently to the height of several feet, and have 
to be provide^ with a large number of bridges over the smaller rivers 
and kfials Moreover, the larger rivers present an insurmountable obstacle 
io any system ol through communication by road; the largest of them are 
too wide to be bndged and others are unbridgeable except at a prohibitive 
tost. In many distects, therefore, the chief means of communications are by 
un ry boats supplemented by a limited number of river steamer services. 
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This is particularly the case in the southern districts ^vhich consist of a vast 
network of rivers and hhals. Another difficulty is that throughout nearly 
the whole of the province road metal is not available locally. It has to be 
transported long distances and this makes the construction and maintenance of 
metalled roads especially expensive. The province is, therefore, ill provided 
with roads, and in many parts the transport of goods to and from railway and 
steamer head is by country boats, a slow but cheap means of communication. 
Bengal, wffiile it lacks roads, is rich in water-ways. 



CHAPTER III.— SUPPLY AND DISTRIBUTION OE RICE IN BENGAL 


— The process of supply and DISTRUJUYXOX DESClilBED 

1. In Bengal, as elsewhere in India, about 80 to 90 per cent of the food of 
the people consists of 'cereals. The staple cereal of Bengal is rice. Some wheat, 
is also consumed, particularly by the population of Greater Calcutta, but in the 
province as a whole, wheat accounts for less than 4 per cent of the total cereal 
consumption. Only a portion of this w’heat is grown within the province, the 
greater part being imported from other provinces or from overseas. The pro- 
duction and consumption of millets are negligible. 

2. Bengal, we are told, used to be called the “granary of India”. This 
picturesque description, though misleading in some respects, is certainly justified 
by the size of the Bengal rice crop. It is believed that the production of rice 
in India is almost equal to the aggregate production of all other countries in 
the w'orld, excluding China, and Bengal produces about one-third of the Indian 
nee supply.^ During the course of the year, three rice crops are grown in 
Bengal. "Winter rice, which is known as the aman crop, is by far the most 
important. It consists mainly of lowland rices which are sown in May and June, 
and mature in November and December, The autumn crop, which is known as 
the aus crop, ranks next in importance. It comprises highland types sown in 
April or thereabouts, and harvested in August and September. Another crop 
of minor importance is also grown between the aniayi and the aus. This is 
called the how and is sown in November and harvested in February or March. 
As in other areas with a relatively high rainfall, irrigation plays a small part 
in the agriculture of Bengal. Only about 7 per cent, of the total area under 
rice is irrigated; the remainder is dependent entirely on rain. 

3. The supply of rice in the province at the beginning of a calendar year 
consists of almost the whole of the aman crop reaped at the end of the preceding 
year and “old rice”, that is, the balance of earlier grown and imported rice 
carried over from the previous year. During the year this initial supply is 
augmented by the boro and aus crops and imports. Apart from the small por- 
tion used as seed, the greater part of the year’s supply is consumed by the 
people, and what remains is carried forward as “old rice” to the following year. 
The proportion of aman rice consumed within the year in which it is harvested 
is normally negligible. In exceptionally bad years, however, it is consumed to 
some extent. Thus, the annual rice supply position of the province may be 
visualized in the form of a balance-sheet as shown below. 


1, Balance of old rice ” carried over from 

1. Seed. 

the previous year. 


2, Yield of the aman crop. 

2, Exports. 

3* Yield of the horo and aus crops. 

3. Consumption. 

4, Imports. 

4. Balance of “ old rice ” carried forward 


to the succeeding year. 


4, Consumers of rice may be broadly divided into three classes. First, there 
are those who buy their supplies from the market all the year round. 'This 
class comprises practically the whole of the non-agricultural population, both in 
urban and rural areas, as well as a large proportion of the agricultural labourers. 
In Bengal, labour is generally hired on a cash payment basis. The second 
class consists of all those who do not buy any supplies from the market, that 
is, that section of the agricultural population whose holdings are large enough 
to provide their annual rice requirements in addition to seed and a margin 


^Keport on the Marketing of Rice in hidia and Burma (1941*), page 482. 
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for meeting the expenses of cultivation, the payment of rent, and other essential 
cash needs. Lastly, there are groups who buy their supplies from the market 
only during certain parts of the year and not at others. These include numerous 
small holders who do not grow sufficient rice for their own needs as well as 
agricultural labourers who receive wages in kind. 

5. How much of the rice crop is retained by the grower and how much comes 
on the market depends upon \arious factors and varies from district to district,- 
froin village to village, from one holding to another, and from year to year.. 
Primarily, it depends upon how much the cultivator retains for his domestic 
consumption and seed, and it ma^ be taken as a general rule that the propor- 
tion retained varies inversely with the size of the holding. Small growers, 
however, often sell a proportion of their crop immediately after the harvest lor 
the payment of rent, repayment of debt, and for meeting other pressing cash 
obligations even though the produce in their possession may not be sufficient for 
their needs throughout the year. Again, in those districts in which ^ute is the 
principal cash crop, the proportion retained is higher than in districts where rice 
iS the main cash crop. Taking the province as a whole, it has been estimated 
that normally 54 per cent, of the total rice crop is retained by the producer; 
that is, the proportion which comes on the market is 46 per cent.^ 

6. The season of marketing is determined by the time of harvest. 
Bengal, as we have seen, the mnan crop, which is the most important, is 
harvested by the end of December. An indication of the rate at which paddy 
and rice move into the markets of Bengal during different months of the year 
is given by the following account of movements into the Calcutta market; — 
“Fifty per cent of the total annual arrivals of paddy as well as rice were 
received in the four months, January to April. Incomings of paddy were 
iieaviest in January and February, amounting to 28 per cent of the annual total! 
arrivals in the market, while receipts of rice w^ere highest in February and 
March, being also 28 per cent, of the total yearly imports. After March, 
arrivals diminish gradually, the months of least activity being July and August, 
in the case of paddy, and from September to November in respect of rice”.^ 

7. Paddy, after it is harvested, has to be de-husked before it can be con- 
sumed. Boughly one half of the market supply is de-husked by manual 
labour in the villages, while the other half passes through rice mills. The 
high proportion of the market supply which is de-husked by villagers and 
professional de -buskers as a cottage industry is of some importance in the 
rural economy of the province. The number of rice mills in Bengal is relatively 
small in comparison wdth the size of the crop and with the numbers in certaim 
other provinces, particularly in Madras, Bombay, the Punjab, and Sind. The 
cultivator generally sells his paddy and hand-pounded rice to village merchants 
or to itinerant traders knowm as pail'ars, bepdris^ and f arias. These sales 
sometimes take place in the villages themselves, but more often in the rural 
markets of which there are nearly 7,000 in Bengal. This represents the first, 
stage of the movement of paddy and rice into the market. Part of the grain 
thus collected passes into distribution locally through retail shops, and a part, 
probably the greater part, passes to the larger"*markets where it is sold to the 
bigger merchants, knowm as aratdars, or to local rice mills. Cultivators, parti- 
cularly the larger cultivators, also bring their grain for sale to these markets. 
This is the, second stage in the marketing process. Once more, part of the grain 
assembled at this stage passes into local consumption. In fact, the whole of 
it may be absorbed locally if the market is situated in or near to an urban or 
deficit rural area. The nest stage in the marketing of the grain is reached 
when the paddy and rice move from these assembling centres. Part is des- 
patched to consuming centres in different parts of the province, and ]>art' 

^Beport on the Marketing- of Bice in India and Burma (1941), pages 27 and ’'492. ' 

* fhifJ. 
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travels to the final wholesale market in and around Calcutta, where a large 
amount of paddy is converted into rice. That is a brief, and in many respects 
an over-simplified, account of the extremely complicated process by which 
food in Bengal is collected in small lots from millions of growers, transported 
stored, de-husked, transported and stored again, and finally distributed through 
tens of thousands of retail shops to millions of households. The number of 
■persons engaged in this business, so vitally important to the life of the com- 
munity, must run into several hundreds of thousands. 


}3. — The supply and distribution aspects of food shortage 


8. In noriLicil times, the intricate processes of supply and distribution, 
described in the last section, took place of their own accord. Householders 
who did not produce their own food went to the shops to which they were 
accustomed to go and bought the supplies they needed. The shopkeepers, in 
their turn, bought their supplies from larger traders, and so on back to the 
growers in the villages. It was no one’s responsibility, either in the trade or 
outside, to ensure that the supplies necessary for every one were actually 
produced and distributed. The free activities of producers, traders, and con- 
sumers, largely sufficed to secure this result. In the main, the necessary 
supplies were always available; and the bulk of the population found that they 
had either the food, or the money necessary to buy the food, which they needed. 
Even ill normal times, however, considerable numbers among the poorer 
•classes live on the margin of subsistence because they do not grow enough food, 
and do not earn enough money to buy the amount of food which they need. 
Food shortage in this sense may, and does, exist even when crops are good 
and prices low, and stocks are abundant, and are exported. It is the result, 
not of a shortage in the total supply of food, but of lack of purchasing power 
in the hands of the poorer classes, that is, of their poverty. 


9. Food shortage” of this kind becomes more pronounced in years in which 
seasonal conditions are unfavourable and the yield of crops is seriously dimi- 
nished in consequence. The immediate effects of a total or partial failure of 
crops in any area are twofold: on the one hand, it reduces the supply which 
would have been otherwise available, and, on the other, it increases the number 
of people who are without enough food of their own, and who have to buy their 
requirements from the market, and lack the purchasing power necessary for 
that purpose. It is in such circumstances that relief measures are undertaken 
by Government. The essential feature of these measures is, not the direct! 
piovision of supplies, but the provision of purchasing power to the affected 
population, mainly in the form of wages paid to labourers employed on relief 
works, and to a lesser extent in the form of loans and gratuitous payments. 
It IS assumed that, once the purchasing power has been provided, the necessary 
supplies will become available for purchase. According to experience in Bengal, 
as well as in other parts of India, throughout this century, this expectation 
has been fulfilled, and the normal operations of the trade have sufficed to brin«* 
■the necessary supplies to the markets. This is possible because the total supply 
available for consumption, in any area during any particular year, does not 
consist merely of the yield of crops during that year; it includes the stocks 
earned over from the previous year and the net imports into that area. When 
the yield of crops is reduced, the price rises and this helps, first, in bringing 
local stocks into the market more quickly and in larger qauntities than usual; 

+ -T profitable to import larger quantities than usual 

outpde the area; thirdly, in maHug it less profitable to export; and lasSy, 
the nse m price leads to a reduction of consumption which in the aggregate, is 
by no means inconsiderable. The rise of prices thus automatically adjusts 
machine^ to the abnormal situation, and enables it’ to maintain 
t e distribution of supplies. Inevitably, the rise of prices mates it difficnlh 
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for the distressed classes to buy their food, rendering relief measures all the 
more necessary; but it is not the cause of distress occassioned by crop failure. 
The provision of purchasing power through relief measures is useless, unless 
supplies are available for purchase, and the rise of prices helps to ensure their 
availablity. 

10. It is therefore clear that sufficiency of food for everyone can be ensured 
only when total supplies are sufficient to meet requirements and purchasing 
power is adequate in relation to the prevailing level of prices. Two aspects of 
food shortage may thus be distinguished, one of which may be called the 
supply aspect, and the other the distribution aspect. Tood shortage of the 
most serious degree — famine — occurred in Bengal in 1943, and it is essential to 
our inquiry to study the famine from both these angles. 

Some estimate of the supply position in 1943 is therefore necessary. We shall 
attempt this in the next section. Here we may draw attention to certain facts 
relating to food shortage in past years w^hich are relevant and important. It has 
already been pointed out that in normal years a section of the population suffers 
from insufficiency of food, and it has been suggested that this is due to lack of 
purchasing power rather than an over- all shortage of supplies. In the course 
of the 15 years preceding 1943, there w'ere 3 years (1928, 1936 and 1941) in 
which the supply obtained from the avAan crop reaped in the previous year, was 
seriously short because of the partial failure of that crop from natural causes. 
During these years, distress prevailed in many parts of the province and relief 
measures on a considerable scale had to be organized. W^hen, however, pur- 
chasing power w-as provided by these measures, the necessary supplies became 
available for purchase, and no deaths from starvation occurred. This suggests 
that in these years sources of supply other than the aman crop were important » 
that there was little or no overall deficiency in supplies in -relation to require- 
ments, and that the distress which occurred, not very serious in degree, was 
due primarily to lack of purchasing power. In 1943, the shortage in the previ- 
ously reaped aman crop w-as comparable to that which occurred in the 3 years 
referred to above. Actually, it was less serious than in 1941. A phenomenal 
rise in the price of rice, however, occurred which was of a very different order 
from the small rise wdiich took place in the earlier years of shortage. This 
suggests at first sight that the famine of 1943 w^as due to a breakdown! hi dis- 
tribution rather than to insufficiency of supplies. In order, how’ever, to reach 
a satisfactory conclusion on this question, w’e must attempt to compare in 
greater detail the supply position in 1943 and in previous years. This is one 
of the most difficult parts of our inquiry because the available information is 
both incomplete and defective. 


C. — EbVIEAV of supply in RELATION TO REQUIREMENTS 

11. The sources of rice supplies in any given year have been described in 
paragraph 3 of this Chapter. To assess the supply position, some estimate 
must be made of the yield of the different crops from year to year, the quanti- 
ties imported and exported, the amounts required for seed and for consumption; 
and information about the amount of stocks carried over from year to year is 
also necessary. The defects in the relevant statistics are familiar. They have 
been commented upon by various Commissions and Committees from time to 
time and need not be recapitulated here. We must, how^ever, make the best 
use we can of available information and attempt to reach conclusions which 
Approximate to the truth. We append to this Keport a note containing an 
analysis of supply and requirements during 1943 as w-ell as during fifteen prece- 
ding years. The conclusions given below are based on this note.^ 


^Appendix H. 
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12. Current supply (1928 to i9'37). — We use the tenu L-urrent auppi;^, in 
xeiation to a calendar year, to mean the yield of the ainan crop reaped at the 
end of the previous year, the yield of the boro and au$ crops reaped during the 
_year, plus imports into, and minus exports out of, the province during the year. 

On the average of the ten years 1928 to 1987, the yield of the aman crop 
was buhicient, after meeting seed requirements, to provide the nee required 
for about 42 weeks in the year. The yield oi the boro and a us crops was suhi- 
cieiit for about 12 weeks. Thus, the yiekb of crops in the province was more 
than suhicieiit for requirements. The balance of imports and exports \vas 
megiigible; in the first half of the ten ^ear period, neb exports amounted to 
less than one week’s requirements per annum, and, in the second halt, net 
imports were of the same order. 

The current supply varied from one year to another, mainly because oi 
variations in the principal source of supply, namely the yield of the aman crop^. 
In eight years out of ten, current siq^ply was equal to or in excess of annual 
requirements. In two years namely 1928 and 1936, it was materially short. 
In these years, current' suppily was sulhcient for the requirements of about 45 
and 44 weeks respective!}. 

13. Current supply (1938 to 1942).-- On the average of the 5 years 1938 to 
1942, the yield of the aman crop w^as sufficient for about 38 weeks, as against 
42 weeks in the previous decade. The yield of the boro and aus crops was 
sudicient for about 10 wrecks as against 12 w'eeks in the previous decade. The 
•supply derived from external sources, namely the balance of imports over 
exports, provided over one week’s supply, as against nil in the previous decade. 
Thus, the current supply was, on the average, sufficient for only 49 \veeks in 
the year as against 54 in the former period. 

The supply position had deteriorated for two reasons. First, population 
■was increasing faster than the acreage under rice. Secondly, seasonal coadi- 
tions were less favourable in the later period than in the earlier ])eriod. This 
is borne out by the figures in the following table: — 


Period 

Average 
acreage under 
rice (millions 
of 

acres) 

Percentage 
increase from 
one quinquen- 
nium to 
another 

Average rate 
of yield (in 
tons) 
per 
acre 

1928 to 1932 

23-71 


0-39 

1933 to 1937 

1 24-63 

3"3% 

0-40 

3938 to 1942 

25-53 

4-1% 

0-37 


While on the average, current supply was short of annual requirements 
by <j weeks, it was sufficient or more than sufficient in two years out of the five. 
In one year, 1941, it was seriously short, as it amounted only to about 39 
weeks requirements. 


f (1943).-The yield of the aman crop reaped at the end 

f 1943, was sufficient for about 29 weeks, 

ine peid of the 6 oro and avs crops was sufficient for nearly 13 weeks. External 
supply provided rather more than one week’s requirements. Thus current 
Buply was sufficient for about 43 weeks. As compared with the average of 

to 6 weX’MqSrer’ equivalent 
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The year 1943 was, therefore, comparable as regards current supply with 
the three lean years in the preceding 15 years, as shown in the following 
table ; — 

Year Current supply 

(in terms of weekly requirements) 

1943 .... about 43 

1941 .... „ 39 

1936 .... „ 44 

1928 .... „ 45 

15. Carry-over and total supply —It is very unlikely that the stock of all 
rice physically in existence in the province on the first day of any year is 
smaller than the yield of the aman crop reaped at the end of the previous 
year. We use the term ‘'carry-over” to mean the difference between the two. 
The supply available for meeting the requirements of any year consists of the 
carry-over and the current suxipiy; the two together may be called ‘Hotal 
supply”. An absolute deficiency of sup^jly in relation to requirements exists 
only when total supply is less than sufficient for the requirements of the year. 
We have no information about the actual size of the carry-over in any year, 
apart from such indications as are afforded by the difference between current 
supply and requirements from year to year. It is thus inevitable that con- 
clusions reached about the carry-over (and, consequently also, total supply) 
must be subject to more uncertainty than those put forward about the sources 
of supply in the previous paragraphs. With this proviso, w^e believe that the 
following conclusions are consistent with the available evidence: — 

(i) In relation to the requirements of the year, the carry-over was largest 
in 1936, and considerable in 1941. It w^as probably not so large in 1928, and 
still smaller in 1943. 

(ii) It is probable that total su^oply was appreciably in excess of annual re- 
quirements, both in 1936 and 1941. It is unlikely to have been much ia excess 
of annual requirements in 1928 and was probably not sufficient for such require- 
ments in 1943. 

(hi) The carry-over at the beginning of 1943 w^as probably sufficient for 
about 6 w^eeks’ requirements. As the current supply was sufficient for 43 
weeks, total supply during the year was probably sufficient for 49 weeks. ThuSr 
during 1943, there was* an absolute deficiency of supply in relation to require- 
ments, of the order of al^out 3 weeks' requirements. 

16. If these conclusions are accepted, it follow’s that the total supply posi- 
tion w^as worse in 1948 than in 1941, 1936, and 1928. Under any circumstances 
■there w^ould have been distress in 1943 and relief measures on a considerable 
scale would have been necessary. The supply position was not, how^ever, such 
as to make starvation on a wide scale inevitable, provided the tr^e was 
capable of maintaining the distribution of available supplies subject only to a 
moderate rise in the price level. Tow^ards the end of 1942, however, a situa- 
tion, developed, not only in Bengal but also in other parts of India, in which 
the normal trade machinery began to fail to maintain and distribute supplies at 
moderate prices. 

One of- us, Mr. M. Afzal Husain, holds that the shortage of supply in the 
beginning of 1943 w^as even larger than is indicated in the foregoing paragraph. 
His views on the subject are contained in a separate minute. 
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A, — The situation in 1942 

1. When the war broke out, the supply and distribution of foodgrains over 
the whole of India depended entirely on the normal trade machinery. The 
nature of this machinery was much the same as we have described in the last 
Chapter as operating in Bengal. Today, this is no longer the case. Through- 
out India the grain trade is under government control of varying degrees of 
intensity. No grain moves from within the boundary of one province or state 
to another except in accordance with a plan framed by the Government of India. 
Within every province and most of the states, the movement of grain from 
surplus areas to deficit areas is similarly planned by the Provincial and State 
Governments. In large sections of the wholesale trade government agency has 
replaced private traders and other sections operate under close control and 
supervision. It is not merely the trader who comes under such control. The 
consumer in all the cities and most of the larger towns, and also in extensive 
areas of the country-side, is rationed. In many parts of the country the pro- 
ducer is no longer free to retain his surplus grain at his discretion. In such 
areas the surplus of each cultivator is regularly assessed, and millions are 
required to sell the quantities prescribed to Government at a fixed price. 

2. This is a tremendous change in the life of the country and in its economic 
and administrative organization, which took time to come about. The change 
began early in 1942 and is still proceeding. A critical and potentially most 
dangerous stage in the process of transition occurred in the summer of 1942, 
with the springing up all over the country of * 'barriers’’ preventing the move- 
ment of grain from one province to another and often from one district to 
another, except under the specific permission of local authorities. 

3. There is one view which attributes the disaster that befell Bengal in 1943 
to these barriers as a primary cause. An exponent of this view has 
expressed it before us in these terms: “Until Japan declared war, India 
had no serious food problem beyond the fundamental truth that two-thirds of 
its population normally existed at a level little above the starvation line, and, 
by western standards, w^ell below it. That in itself is an important fact, the 
effect of which is to be fully grasped before the true significance of the situation 
which ultimately developed can be understood. Its effect w’as that a slight 
disturbance of the economic practices of the country, and a small diminution of 
the_ oyer-all available supply, had consequences altogether out of proportion to 
their intrinsic gravity. So delicate was the balance between actual starvation 
and bale subsistence, that the slightest tilting of the scale in the value and 
supply of food was enough to put it out of the reach of many and to bring large 

classes within the range of famine On the 29th November, 1941, 

immediately before the beginning of the war with. Japan, the Central Govern- 
ment gave the provinces concurrent powers under the Defence of India Eules 
to exercise the power of prohibition of movement, and of requisition, over food- 

grams and other goods It was a mistake .... Practically every 

province and eveiy^ state placed^ a fence round itself ... A death blow was 
gven to the traditional conception of India, and in particular, the Eastern 
Eegion, as one economic entity for food, without restriction on flow and move- 
ment, -built up to form the delicate machine which the people understood and 
by which they lived. Even districts followed suit. It was each one for itself. 

16 
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.... Every province, every district, every taluk in the east of India h^d 
become a food republic unto itself. The trade machinery for the distribution of 
food throughout the east of India was slowly strangled, and by the spring of 
1943 was dead’’. 

4. We shall p^oiht out elsewhere that the erection of in ter -provincial and 
inter-district barriers was a necessary step in the assumption by government 
of control over the trade. It was^ a mistake only in so far as it preceded the 
planned and coiitrolled movement of supplies across such barriers. V\'hat. is 
Important is to note that conditions had arisen by the summer of 1942 which 
imperatively dictated the adoption by almost all Provincial and" State Goveu’n- 
nients and their officers of a whole series of measures in restraint of the normal 
opeiation of the machinery of trade. These were adopted independently and 
largely without reference to one another, as a result of local initiative in dealing 
with 'local emergencies which had arisen more or less simultaneously in widely 
separated areas. There was a scramble for supplies which occurred simultane- 
ously in many parts of the country. Unusual quantities were being purchased at 
\mnsnal prices and being moved out of areas which needed them. The price level 
was rising too rapidly and tending to pass beyond the limit at which l^irge classes 
of the population could afford to buy their food. We now proceed to describe 
the course of events which led to this situation and the nature of the mea- 
sures followed in the attempt to bring it under control. 

B. — ^Trend of Supplies 

5. Pice is the cereal most widely consumed in India and wheat and millets 
come next in importance. As we have already mentioned India produces about 
as much rice as all the other countries of the world excluding China. Though the 
Indian production of wheat is considerably less than that of rice it is larger 
than that of Australia or the Argentine.^ The average figures of production 
of rice and wheat have during recent years fluctuated round 25 million tons and 
10 million tons respectively. That oi the two most important millets, jnivar 
'and bajra, is approximately 10 million tons. 

6. The trend of production, imports, and exports of rice during the 10 years 
ending 1942-3 can be seen from the figures in Table 1 of Appendix ITI. 
One fact which clearly emerges is that seasonal conditions were less favour- 
able for rice cultivation during the five years ending 1942-3 than in the 
preceding quinquennium. The average production for the five years ending 
1937-8 was 25-84 million tons, whereas that for the succeeding period of five 
years ending 1942-3 was only 24-42 million tons. 

7. The harvest of the year 1940-1, was a very poor one. We have seen 
already how the winter rice crop of 1940 in Bengal, that is, the crop which came 
into supply during 1941, was the worst in 15 years. There was also g short- 
age, though less serious, in^ Bihar, the United Provinces and the Central 
Provinces. Madras alone among the more important rice producing areas 
had a normal crop. By this iime the decline in imports had also commenced 
as a result of a shortage of shipping towards the end of the year 1940-1. 
Ther.a can be little doubt that stocks were heavily drawn upon during 1941. 

8. The yield in 1941-2, although much better than in the previous^year, was 

less than the average for the five years ending 1937-8 and only slightly larger 
than the average for the 10 years ending 1942-3. Bengal had an outstandingly 
good crop but Bihar which had suffered during the previous year had a sub- 
normal* crop this year also; while in the United Provinces and the Central Pro- 
vinces crops were poorer even than those of the previous- year. Imports also 
were shrinking rapidly; the net imports during 1941-2 were less than 0-75 
million tons, as against an average of 1-72 million tons during the quinquennluu^ 
endingJ937-8. " * / ' ^ . 


1 Page 77 of fhe Report on the Marketing of Wheat in India, 1937. 
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9. The rice crop of 1942-3 was not as good as that of the previous year and 
was about one million tons less than the average for the quinquennium ending 
1937-8. Bengal had another bad crop and the harvest in Madras was below 
the average. Bihar, on the other hand, had a good crop and so also the Central 
Provinces. But this year imports ceased altogether while exports continued at 
about the same level as in previous years. The amount available for consump- 
tion was less than the average during the 5 years ending 1937-8 by 3 million 
tons. Stocks must once again have been drawn on to a considerable extent. 

10. There is a striking dififerenee between the average amount available for 
consumption (production plus net imports) during the five years ending 1937-8 
(27*56 million tons) and the immediately succeedinjg period of 5 years ending 
1942-3 (25*41 million tons). It is impossible to estimate consumption with 
accuracy, but bearing in mind that the population was increasing rapidly, there 
can, we think, be little doubt that,_ during the 5 years ending 1942-3, stocks were 
heavily depleted and that towards the close of that period the market was being 
subjected to considerable strain. 

11. The figures for wheat are given in Table II of Appendix III. In contrast 
with that of rice, the average production of wheat during the 5 years ending 
1942-3, was higher than during the 5 years ending 1937-8, the average production 
during the former period being 10*37 million tons as against an average of 
9*81 million tons during the latter. Production, however, was xiot evenly 
distributed and the increase in the average production during the five 
years ending 1942-3 was largely due to the good crop in 1939-40, which came 
into consumption in 1940, and a super-abundant crop in 1942:-3, which came 
into consumption in 1943. On the other hand, the crops of the years 1940-1 
and 1941-2 were not much larger than the average crop reaped during the quin- 
quennium ending with the year 1937-8. In the meantime population had in- 
creased, and having regard to the amount available for consumption in these 
years, that is, production less net exports, it is reasonable to assume that in the 
years 1941 and 1942 consumption slightly exceeded current supply. 

12. There was also another factor afiecting the wheat situation, namely, 

the increased purchases for the Army. In 1940-1, these purchases amounted 
to 88,000 tons; they had increased by 1941-2 to 238,000 tons, and by 
1942-3 to 312,000 tons. It is true that a large proportion of these purchases 
did not represent a net addition to consumption; for the Indian soldier 
would eat foodgrains even if he remained in his village. They did however, 
constitute an additional demand on market supply, and it the pressure 

of demand on such supply which affects price levels. Army purchases of 
rice were much less important, as the following figures show: — 


Year 


1940 - 1 

1941 - 2 

1942 - 3 


Purchases 
for the Army 
(*000 tons.) 
22 
47 
115 


C. The Movement of Prices and Price Control. 

33. With the outbreak of war in September 1939, there was an immediate 
rise in the prices of many commodities throughout India. We liave included in 
Appendix IH a table showing the index numbers of average monthly wholesale 
prices of rice and wheat from September 1939 onwards at quarterly intervals. 
For purposes of comparison, the index numbers showing the movement in price 
0 ^ all primary commodities, all manufactured articles, as well as of cotton manu- 
factures. have also been included. The base period for these index numbers is 
the week ending 19feh August, 1939. 
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14. By December 1939 prices had risen considerably and the position in 
that month was as follows: — 


Commodities Index number 

Wheat 156 

nice ......... 114 

All manufactured articles ...... 144*5 

Cotton manufactures 126 

All primary commodities ...... 135 * 9 


The rise was sudden and led to public agitation against profiteering and a 
demand for action by the Government. On the 8th September 1939;. 
the Central Government delegated to the Provincial Governments powers 
under the Defence of India Eules to control the prices of certain necessaries of 
life. These powers were actually exercised in some areas and remained as a 
threat in the background in others. The general result was to check the iniLial 
panic and to slow down, if not stop altogether, the rise in prices. The Govern- 
ment of India were, at that stage, not convinced of the necessity for price con- 
trol. It w^s expected- that prices would soon stabilize themselves at a reason- 
able level as supply and communications were normal. They were, however, 
impressed by the views expressed by various Provincial Governments that the 
powers delegated under the Defence of India Eules were necessary in order to 
keep under control a situation which might otherwise lead to disturbances of 
the public peace. But the results of experience in the use of these powers had 
to be reviewed and future policy settled; and for this purpose the Government 
of India summoned a conference of the representatives of the Provincial and 
State Governments. This was the first of a series of six Price Control Confer- 
ences which met at different times during the next three years to discuss the 
prices of foodgrains and other commodities. 

15. The consensus of opinion at the two Price Control Conferences held in 
October 1939 and January 1940 was clear in respect of foodgrains. It was 
opposed to any interference with the course of foodgrain’ prices; the rise in 
prices was welcomed. It was recognised that the agricultural classes had 
suffered from unremunerative prices over a long period pieceding the outbreak 
of war. The sharp fall in prices which had occurred in the early thirties as a 
psult of the world economic depression had greatly diminished agricultural 
incomes, increased the burden of debt, and generally weakened the economic 
condition of the agriculturists. This in turn led to the contraction of revenues 
with a consequent restriction of the resources available for economic develop- 
ment and social services. Some recovery had indeed taken place and agricul- 
tural price'j had risen during the years immediately preceding the war. But 
the recovery was not complete. The rise in prices which took place after the 
outbreak of war was, up to a point, calculated to produce entirely beneficial 
results. 

16. The price of wheat rose rapidly during che three months following th» 
outbreak of 'war but by January 1940, when the Second Price Control Confer- 
ence met, the rise had been checked and the price was falling. While the level 
actually reached was not disturbing, the rate of increase caused some uneasinesa 
and the possibility of its reaching an unduly high level could not be disregarded. 
This^led to a discussion of the functions which would have to be assumed by 
the Central and Provincial Governments if and when • price control became 
necessary. The conclusion reached was that the control of primary wholesale 
prices and the regulation of the primary wholesale markets should Vest in the 
Central Government, and that the control of the retail markets should vest in 
the Provincial and State Governments. It was also agreed that in exercising 
control in the wholesale markets, the Central Government should consult the 
Governments of the provinces and the states mainly concerned with the com- 
modity to be controlled. 
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17. The course oi prices during 1940 was not unsatisfactory and the posi- 
tion in September 1940, after the first year of war, is illustrated by the following 
iigujes: — 


Commodities 


Index number 

Wheat .... 


133 

Rice .... 


133 

All manufactured articles . 


111*6 

Cotton manufactures 


110 

AU primary commodities . 


110*3 


18. The situation changed in 1941. There was a sharp up’ward trend 
between June and September. At this time the war was taking a grave turn- 
On the 22ud June Germany invaded Eussia; on the 25th July the Japanese 
assets in the British Empire were frozen; on the 28th July the Japanese landed 
in Indo-China: and on the 25th September the Germans were in the Crimea. 
The war was coming nearer to India. The scale of the war effort' in the country 
was increasing. We have referred already to the increase in 'the Army pur- 
chases of wheat which was at the same time an index of the increase in recruit- 
ing. The sharp increase by nearly 50 points in the index numbers for the 
prices of w^heat and cotton goods, which took place between June and Septem- 
ber. was the reaction of the markets not so much to any existing shortage as 
fo anticipation of coming events and an inevitable increase in the pressure 
of demand on available supply. Thus, the end of the second year of war mark- 
ed tie beginning of the “food situation*’ in India. The following figures indi- 
cate the position reached in September 1941 : — 


Commodities Index number 

Wheat 

f^ice .169 

All manufactured articles . « . 166*3 

Cotton manufactures . . .190 

All primary commodities . . . 138*3 


vN 0o5itrol Conference met on the 16th and 17th 

October i941, the attitude of satisfaction with price levels in general had 
disappeared. Ihe attention of the Conference was mainly directed to the 
steep rise which had occurred in the price of yarn and cloth, but there was also 
a good deal of concern about the trend of wheat prices. The need for distin- 
guistimg between the interests of the wheat producer and those of the specula- 
TTni+If emphasized at this Conference. The representative from the 

Omted ProvuK-es pointed out that normally the price of wheat rose oSv to 
«nd ne,e, i„ Mj, „ But L MU top*. S 

S.T?. **1? tboutll mm, per nmnnd iu the 

swf nf'i I r V “speculators were forcing uu 

So S S August"! I*®" produce and 

of fh! v - u province were observed’'. The 

“saw nyrlisnif-nf important wheat exporting province. 

with his produee'^to the instituted after the grower had parted 

«nce was recorded as^foUows^h deliberations of the Confer- 


Oii ihe whole there does not seem to be very grave apprehension at the 
foment regarding the rise in the price of agricultural products, but the qu?s- 
tinn of wheat pnce.s has to be carefully watched. It may be possiWe VI. 
might even be necessary, for the Central Government to intervene at any sta<re 
if there is a tendency for a rise in the price of wheat” ^ 

.etched within a few weeks after the Conference ^ ‘ ® 
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20. We have already seen that the rice harvest reaped in the winter of 
1940-1, in many provinces was a poor one. Nevertheless, the price of rice had 
not risen to the same extent as that of wheat. This was due, in part, probably 
to the smaller demands made on the market bj" the Defence Services but mainly 
to the fact that imports from Burma, although on a reduced scale, were stiJt 
available. Discussion about rice at the Third Price Control Conference was, 
therefore, mainly concerned with' the conversations then proceeding between 
the Government of India and the Government of Burma in regard to the export 
of rice from Burma and the endeavours which were beings made, with some 
Bucoebs, to becure sufficient shipjnng for importing that rice. Nevertheless, 
references were made at this Conference to the occurrence, here and there, of 
those difficulties in the internal distribution of supplies of the kind which subse- 
quently became so serious in the summer oi 1942. The representative of the 
Central Provinces referred to the “scramble for supplies” occurring in that pro- 
vince. The representative of Assam suggested that steps should be taken not 
merely to control prices but “also for regulating the movement of rice to the 
cornpefcing consuming provinces”. The conclusions reached at the Conference 
were that although rice prices had risen, they had not reached such a high level 
as to^ cause serious concern, and that, subject to a satisfactory solution of the 
question of imports of rice from Burma, rice, generally speaking, was a problem 
for which a solution would have to be found by the provincial authorities. 

21. Towards the end of November 1941, the price of wheat was more than 
twice the pre-war level. The Government of India, therefore, decided that 
intervention was necessary and, after a preliminary ' -warning, issued an 
Order on the 5th December fixing the maximum wholesale price of wheat at 
Es. 4/6/- a maund^ in the markets of Ly allpur in the Punjab and Hapur in the 
United Provinces, and authorising the Provincial Governments to determine the 
maximum prices in other markets having regard to the normal parities. This 
was the first step taken by the Central Government towards the assumption of 
control over the operation of the normal trade machinery and it provoked art 
immediate reaction in the wheat markets. This reaction and the consequences- 
are important and must be described in detail. 

D. — Control of supply and distribution 

22. Statutory control of wheat prices was notified by the Central Govern- 
ment on the 5th December 1941. From about the middle of January 1942, acute 
local scarcity was suddenly and simultaneously experienced in many important 
wheat consuming areas. The planes specially affected were urban and parti- 
cularly industrial centres of major importance, such as Bombay, Calcutta, 
Cawnpore, and Delhi. Shortage was acute even in Lahore and Amritsar, There 
can be no doubt that this was an artificial shortage and the direct result of the 
refusal of the trade to operate within the limits of the maximum price pres- 
cribed. Evidence of the causal connection between the imposition of control 
and the clisappetirance of supplies from the markets, is afiorded by observations 
made by the representative of the Punjab Government at the Fourth Price Con- 
trol Conference, held early in February 1942, He said: “If there had been 
no control there would not have arisen any difficulties. The only result of this 
control has been to drive all the stocks of wffieat underground. You lift the 
control and tomoiTow you will have any amount of wheat from so many corners 
of the Punjab and from other parts of India also. I do not think there is really 
such a shortage of wheat as is indicated at present, but this control has 
brought about many difficulties in its train”. 

23. The disappearance of supplies from the principal urban centres of the 
Punjab immediately affected the poorer classes of the population and the Pun- 
jab Government, in order to conserve supplies, placed an embargo on the ex- 
port of wheat, except under permit. This further aggravated the difficulties in 


^A standard ma'and-82*3 lb. 
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consuming centres outside the province. The position, as the Punjab Govern- 
ment saw it at the time^ was described by their representative in the following 
“We have been placing an embargo on the export of wheat off and on, 
and each time that we have tried to impose a ban on the export of wheat we 

have been asked to lift it and we had to lift it After all, the first care of a 

Provincial Government is the supply of food to those who live within its 
jurisdiction. What we are prepared to do is, that anything that is needed for 
consumption in the province itself may be left with us, and the rest we are 
prepared to place at the disposal of the Government of India. The Government 
of India may take what steps they like to distribute the surplus produce of the 
Punjab. At present we are supplying about 1,500 tons a day to the Army 
alone. And there are at least three more months to go before the next harvest 

produce comes in After the Army, comes the claim of the provinces which 

adjoin the Punjab, for example, Delhi Then our neighbour, the North-West 

Frontier Province, depends practically entirely on such surplus as it can get 
from the Punjab. After having met the demands of the Army, the North- 
^ est Frontier Province, and Delhi, I think we also receive a large number of 

■demands^ from the United Provinces and Bengal We have certainly received 

very insistent demands from Bengal. Therefore, it is a practical impossibility 
to meet all these demands and, at the same time, to feed our own population. 
The best exporting districts in the Punjab are Lyallpur, Montgomery, and 
Ferozepore; and yet within the last two or three days we have been receiving 
very alarming reports as to the depletion of stocks in those districts. In view 
reports, I am afraid it would be necessary to impose some 
■sort of a ban on free exports to every part of India.” ^ 

24. It was thus evident that some authority had to determine the quantity 
of wneatw-hich could be taken off the Pimjab market from time to time and how 
It snould be distributed between the Army and the various consuming areas. 
This was however, not the only problem. There was the further question as 
to ^ how the exportable surplus was to be secured if traders and cultivators 
reiused to sell pcept at ever-increasing prices. The steps taken by the Gov- 
ernment of tow^ds solving these problems were as follows: At the end 

^ Commissioner for India was appointed, whose 

functions, generally speaking, were to advise the Provincial Price OontrS 
ut orities to regulate the distribution of wheat, and to acquire wheat if 
necessary, for sale through provincial agencies. But before the Wheat Com 
missioner could prepare the ground for the introduction of central control oSr 
distubution, he was faced with the acute local shortages which we have already 
described and his energies were fully occupied in securing adToc sunS^ 
relieve the situation. It was not till the end of Anril 1Q4.9 x 

Control Order was issued regulating the 

provinces to consuming areas. On the basis of this Order an oll- 
Jdia distribution plan was prepared and put into operation through a svstem 

ittoned Northern India were requi- 

Some imprOTement SweT ^ 

bell the lew ^arimum sf luSt ?o^vef 
ence. Th^dlfi^h flourishing black market had come’ into exist- 

of the year 1942 shortage steadily deteriorated, and towards the 'end 


^ February 1942 , 
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end of this year, and the early months of the following year, was one of the 
links in the chain of events which ended in famine. 

25. By the beginning of 1942, the war in the East had taken a dangerous 
tuin for India. War ’with Japan had broken out on the 8th December 1941. 
The first air raids on Bangoon took place on the 23rd January 1942. On the 
loth February Singapore fell. On the 7th March Bangoon was evacuated- 
On the 23rd of that month the Japanese occupied the Andamans, and on the 
5th and 6th April the first enemy bombs fell in Ceylon and on the east coast of 
India. The military situation was transformed overnight with profound re- 
percussions on civil life. Among the most important was the effect on railway 
transport. 

26. Before the entry of Japan into the war, Indian railways had been called 
upon to provide engines and rolling stock for operational theatres in the Middle 
East and Indian Engineer Companies for operating, building and maintaining 
railways overseas, had been raised from amongst Indian railwaymen. The 
railways had also provided track and other equipment. 'These demands had been 
met out of their own resources and by the dismantling of uneconomic branch 
lines. tBy the end of 1941, the railways were working with depleted stock and 
personnel. In view of the shortage of shipping, a large volume of essential heavy 
materials such as coal, which had previously moved by sea, was being carried 
by rail. The Japanese war enormously increased the strain on the railways. 
The direction of army operations completely changed and railway traffic 
which had hitherto centred on India’s western outlets had to be oriented 
to meet the new situation. Bigid control of goods traffic had to be introduced. 
None but essential traffic could move, and even if supply conditions had not 
deteriorated, the transport situation alone necessitated rigid control over the 
movement of foodgrains. 

27. But supply conditions could not, and did not, remain unaffected. There 
was an imminent possibility of invasion and air raids, and a general feeling of 
uncertainty about supplies prevailed over large ai’eas. In many parts of the 
country, cultivators were becoming cautious in parting with their produce, and 
the supplies arriving in the markets were dwindling. At the same time, the 
pressure of demand on the market supply was increasing; larger and larger 
numbers were being employed in industry and on constructional projects, and 
c(»nsumers anxious to ensure their supplies were increasing their purchases. 

28. Conditions in the rice markets had remained on the whole healthier 
than in the wheat markets, in spite of growing difficulties of supply, as long as 
the possibility of imports from Burma existed. With the fall of Burma, the 
situation in the rice markets also deteriorated. Provincial Governments in 
most of the important rice producing areas were faced with problems 
similar to those which had developed in the Punjab earlier in the year, 
namely, a scramble for supplies, rising prices, competitive buying, reluctance 
to sell, and speculation. In the Central Provinces, which is normally a sur- 
plus province but which had had a succession of poor crops, the scramble ap- 
pears to have occurred earlier than elsewhere, and in March 1942, in order to 
conserve the resources of the province, the Provincial Government prohibited 
-the export by rail of foodgrains to places outside the province except under 
permit. 

29. Madras differed from the Central Provinces in two respects. It was a 
deficit province but it had had two fairly normal crops in succession. Here, 
during the hot weather of 1942, merchants from Travancore and Ceylon 
bought rice for export and competitive buying led to a steep* rise" in 
prices. Merchants were bidding against one another and buying not only in 
surplus but also in deficit districts, thereby creating local scarcities. A series 
of measures were taken in order to deal with the situation. In May, the Pro- 
inncial Government introduced a scheme for the distribution of rice through the 
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allocation of supplies from specified surplus areas to specified deficit areas, and 
also for export, determining the quantities to be moved and the railway routes 
to be^ followed. On the 1st June 1942, exports of paddy and_ rice to places out- 
side the province were prohibited except imder permit, and hi^ September 1942 
an official purchasing agency was set up to unclertake all buying for export. 

3(J. The (jovenirnent of Bihar had, in the course of two years, developed an 
orgiinized system of price coJitrol, assisted by a Market Intelligence Service. 
This control sufficed to maintaui internal prices in parity with ^ prices 
prevailing in the principal rice markets outside the province, particularly 
Calcutta, but as long as mter-provincial movements w^ere free, it could not 
prevent prices within the province following upward movements of prices out- 
side its boundaries. In the beginning of 1942, prices of rice began to rise in 
Calcutta and, as we shall see later, the Government of Bengal decided to fix 
maximum prices with effect from the 1st July 1942. The Bihar Government 
accepted those prices and decided to adjust their own maximum prices in 
parity with them. Prices, however, suddenly rose in the United Provinces and 
unusually large quantities of rice began to be exported from Bihar to that pro- 
vince. This upset the markets of North Bihar and prices rose. Bihar is nor- 
mally a deficit province and these abnormal exports to the United Provinces 
caused alarm. Again, the high prices in the United Provinces made it impos- 
sible for the Bihar Government to maintain prices throughout Bihar in parity 
with those fixed in Bengal. The Bihar Government therefore decided to 
prohibit the exports of rice to any market outside fche province by rail, road or 
river, except under permit. This prohibition took effect from the 1st July 1942. 

Si. In the same month, the Orissa Government also imposed an embargo 
on the movement of foodgrains to places outside the province. They were 
compelled to do so because of a shortage in the Orissa market, attributed mainly 
to an increase in the exports to Bengal, and also because of difficulties in the 
nioveiuent of foodgrains in the coastal areas arising out of the ‘‘Denial Policy” 
to which we shall refer later. At about the same time, the Government of 
Bengal also took similar action as regards exports from Bengal. 

32. AVe have now described the sequence of events leading to the situation 
which we described in paragraph 4 of this chapter. The transition 
from a system of supply and distribution of foodgrains through normal trach^ 
channels to a system supervised, controlled, and in part, operated by agencies 
established by Government, had begun We have described the first step taken 
in this transition as a critical and potentially dangerous stage in the 
process. The ijossibilities -^f danger were twofold. Pirst, it was essential 
that,^ once the process had begun, the machinery of control should get into 
working order as quickly as possible; otherwise, with the normal machinery of 
trade temporarily^ paralysed, and with nothing to take its place, any serious or 
sudden deterioration in internal supply, arising out of natural causes, was liable 
to lead to disaster. Secondly, the provinces and states of India are not Sblf- 
sulficient economic entities. It was, therefore, not enough that a system- of 
eonti’olled supply and distribution should be instituted within each province; it 
was necessary that a machinery should be created, capable of ensuring that 
the necessary flow of supplies, from surplus provinces and states to deficit pro- 
vinces and states, was maintained. 



CHAPTEE V.— EVENTS IN BENGAL DUEING 1942. 

A. — ^The threat of invasion 

1. The outstanding teat are of the situation in Bengal in the early months 
of 1942, was the rapid approach of the enemy to the borders of the province, and 
the universal expectation of an invasion of the province itself. One of the 
witnesses who appeared before us gave the following vivid account of the pre- 
vailing atmosphere : 

“There ^\as a feeling of tenseness and expectancy in Calcutta. Calcutta was 
largely empty. Houses were vacant. Shopkeepers had very largely moved 
off and a great deal of the population had gone out. The families of Government 
servants were ordered out of the coastal and exposed districts. . . Valuable 
records were removed from the southern districts of the province to safer districts 
in the north. In general, the impression was that nobody knew whether by the 
next cold weather Calcutta would be in the possession of the Japanese . . . There 
was little panic in the districts, but there was a great deal of confusion. Trans- 
port was unpunctual and very crowded and the districts of Chittagong, Noakhali, 
and Tipper ah were just like an active theatre of war behind the front ... A 
continuous stream of refugees was arriving from Burma. They were finding 
their wav through Assam, after the initial inffux into Chittagong, and were 
moving into the country. They were arriving diseased, bringing in a virulent, 
t;^pe of malaria, and bringing hair-raising stories of atrocities and sufferings. . . 
The natural effect of all that on the people of Bengal was to make them feel 
that the times weije extremely nn certain and that terrible thing’s might 
happen.” 

By about August, however, Calcutta returned to a feeling of security. The' 
.monsoon had set in, rendering Japanese movement by sea unlikely. Troops had 
been arriving and there was a large number visible in Calcutta. 

2. The danger of a Japanese invasion compelled the military authorities to 
put into operation early in 1942, a “denial” policy involving two important 
measures. One was the removal from the coastal districts of Midnapore, Bakar- 
ganj, and Khulna of the rice and paddy estimated to he in excess of local require- 
ments until the end of the crop year, and the other was the removal of all boats, 
capable of carrying 10 passengers or more, from those parts of the delta consi- 
dered vulnerable to invasion. 

3. Denial of Bice. — The prehminarv arrangements for the purchase a.- id 
removal of stocks of rice and paddy were completed by the middle of April 
1942, and the agents appointed by Government commenced their purchases. 
Initially the maximam price to be paid was fixed at the market price then 
prevailing phis 10 per cent, but subsequently, early in May, the ceiling price 
was fixed definitely at Es. 6 a maund for rice; later on, it was raised to Es- 6/4/-. 
Market prices were, however, rising and by the end of May were above the 
ceiling prices, with the result that large scale purchases practically ceased by the 
end of that month Purchases on n .small scale continned for some time longer 
and ffnally ceased in July when directions to this effect were issued. The 
quantity bought was not large — it did not exceed 40,000 tons — and even allow- 
ing for errors in the estimated surplus formed a relatively small proportion 
of the surplus supplies available in the districts coDcerned, 

4. It is difficult to estimate the effect of these purchases on prices, but in 
view of the relatively small amount bought it was probably not great. But 
the purchases synchronised with a sharp upward movement in the price level 
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and a general disturbance in market conditions which was occurring at about 
the same time in other parts of India, We shall refer to this rise in prices 
later. There is no evidence to show that the purchases led anywhere to 
physical scarcity. But, on the other hand, they brought home to the people, 
in the most emphatic manner, the danger of invasion; they increased local 
nervousness and probably encouraged cultivators to hold on to their grain as 
an insurance against invasion and isolation. 


5. Denial of Boats, — The area to which the '‘Boat Beniar' policy should be 
applied was the subject of discussions between the Bengal Government and the 
Military Authorities, and it was agTeed that it should be limited to the area 
lying south of a line running from Ohandpur on the east, through Barisal, 
iKhulna, Basir Hat, and Dia.mond Harbour, to Kharagpur on the west. A consi- 
derably larger area had originally been proposed by the Military Authorities. 
Orders were accordingly issued on the 1st May 1942 for the removal from the 
area, of boats capable of carrying more than 10' passengers. It wa« always recog- 
nized that the removal of a large number of boats from the delta, in which com- 
munications are almost entirely by river and not by rail and road, would cause 
considerable hardship and inconvenience. Eelaxations of the measure were 
accordingly introduced, as circumstances allowed, from time to time. In June 
1942 the line was adjusted so as not to interfere with the free movement of boats 
from East Bengal to Calcutta by the '*inner boat route’'. Instructions were 
also issued at about this time for the issue of temporary permits for boats 
.entering the area for the specific purpose of trade or distant cultivation. Again, 
it was decided that it would be necessary to leave large boats permanently 
among the chars in the Bakarganj district, roughly on the scale of one boat 
per mile of the river bank for the purpose of cultivation. Further, in November 
1942, special sanction was given for an increase in the number of boats in the 
area during the reaping of the rice harvest. 


In Janua^ 1943, an additional relaxation was introduced. This gave pracM- 
cally unrestricted passage, subject to passes being obtained and renewed, to rent 
who agreed not to purchase rice at prices exceeding those 

in agents, and other traders. Finally, 

in June 1943 all restrictions were removed. ^ 


or more people 

registered witliin tlie denial area. ^ 


(6) Total number ; — 


(^) requisitioned for military use 
{ii) destroyed 
{Hi) sunk but recoverable 
(tu) taken to "reception ” stations. 

(®) left the area to find work elsewhere . 
(t?i) remaining in the area 


66,563 


1,613 

3,373 

^ 4,143 

17,646 

19,471 

20,417 


th J of or to remove 

eompensa&n). ^ deprived of their boats were granted 

offiem^S unpopular. From the reports of local 

rSrds the eSw to cultivation was reduced. As 

regards the extent to which the movement of rice was impeded, it is impossible 
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to frame an estimate. Obviously, the removal of so large a number of boats — 
there were still 16,655 boats in the * ‘reception” areas on the 1st April 1943-— 
must have had a considerable restricting eSect on the movements of foodgrains 
from the denial area. 

The (Bengal Government have informed us that it was not a practical 
proposition to maintain in repair the thousands of boats brought to the 
reception stations. We are, however, not convinced that it was not 
possible to make better arrangements. In the area to which the “denial” 
policy was applied boats form the chief means of communication, and if the 
boats taken to the reception stations in 1942 had been maintained in a 
serviceable condition they would have been available for the movement 
of foodgrains from the denial area during the difficult times of 1943. 
Again, the fishermen who had been deprived of their boats suffered severely 
during the famine. If it had been possible to provide them with boats from 
the reception stations they would have been less affected by the famine and 
the number of deaths amongst them would have been smaller. 

- 8. Considerable areas of land were requisitioned for military purposes 
during 1942, and 1943. We have not complete particulars of the number of 
persons affected but from the information available, it appears that more than 
30,000 families were required to evacuate their homes and land. Compensation 
was of course paid but there is little doubt 'that the members of many of these 
families became famine victims in 1943. 

B. The rise of prices and price control. 

9. We have seen already how, with the loss of Burma, unusual demands were 
made on the rice supplies in the principal rice growing provinces of India. 
Bengal was the most important of these provinces and nearest to the advancing 
enemy; and it is therefore not surprising that the lice markets in the province 
were also disturbed. Prices began to rise even while the crop reaped in the 
winter of 1941-2 was moving into the markets and reached an unprecedented 
level by the end of the year. 

10. The rise which took place in 1943 was so much more spectacular 
than that in 1942, that the unprecedented rise in the former year is apt to be 
overlooked. The Bengal Government have furnished us with a charts which 
shows the movement of the wholesale price of coarse rice in Calcutta at quarterly 
intervals from April 1931 to January 1943. The price was lowest between October 
1932 and April 1933, when it reached Es. 3 per maund, a level which it touched 
again in January 1934. It then rose gradually and was as high as Es. 4/8/0 per 
maund during 1936, which, it will be recalled, was a year of poor harvest? in 
Bengal. After this it fell and touched Es. 3/4/0 per maund in April 1938. 
During the next two years it moved slowly upwards. A sharp rise took place 
after April 1941, and the price was somewhat above Es. 7 per maund in July 
of that year. This, however, was not surprising, for the winter rice crop of 
1940-1 was the smallest in Bengal during the 15 years preceding 1943. The 
peak was reached shortly before the arrival of the aus crop, after which the price 
fell. 

11. The amm crop at the end of 1941 was an excellent one, promisifig 
adequate supplies for 1942, and there was, therefore, every reason to expect 
that the price would remain well below the level of the previous year. By April 
1942, however, the price had reached the same level as in April 1941. A sharp 
rise occurred towards the end of May and in J uly the price was Es. 8. Between 
July and September the market was very unsettled, but by the middle of 
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September the price had steadied itself and in October stood at Es. 8/8/0. The 
middle of November was, however, marked by another violent movement which 
carried the price to Es. 12/8/0 a maund early in January 1943’. The level thus 
reached was without precedent. It had not been so high even during the boom 
period after the end of the last war. 

12. The unusual character of the rise in price from May 1942 onwards was 
not a phenomenon peculiar to Bengal, but was a feature of the markets in 
other important rice producing areas of the country. Burma had fallen aiid 
it was to be expected that a keen and pressing demand should arise from places 
like Ceylon and Western India, which were dependent to a large extent on 
supplies from Burma. There can be no doubt that purchases were being made 
in order to meet these demands in a market where the progress of the war made 
sellers who could afford to w^ait reluctant to sell. An officer of the Government’ 
of India who was in close touch with the rice markets in Bengal at this time 
described the situation in these terms: * 'Cultivators on the one hand were 
becoming very cautious and unwilling sellers, and speculators on the other hand, 
were operating on a larger scale than in normal times and circumstances, with 
only one consequence, a steady rise in prices”. 

13. We give below figures of imports and exports of rice into and from 
Bengal during the first seven months of the years 1941 and 1942. 


(in thousands of tons) 


Month 

1941 

Net 

imports -{- 
Net 

exports — 

1942 

Net 

imports + 
Net 

exports — 



Imports 

Exports 

January 

42 

15 

+ 27 

29 

45 

—16 

February . 

62 

22 

+40 

28 

60 

^32 

March 

60 

' 31 

+ 29 

41 

61 

—20 

April 

66 

22 

+ 44 

8 

66 

—58 

. 

51 

20 

+ 31 

12 

32 

—20 

June .... 

83 

15 

+ 68 

9 

30 

—21 

July .... 

68 

11 

+ 57 

S 

26 

—18 


432 1 

136 

+296 

135 

320 

—185 


It will be noticed that while imports during the first seven months of 1942 were 
less than during the corresponding period of 1941 by nearly 800,000 tons, exports 
during the same period increased from 186,000 tons in 1941 to 819,000 tons in 
1942. The result of this decrease in imports and increase in exports was that 
a net import figure of 296,000 tons in 1941 was changed into a net export figure 
of 185,000 tons in 1942. 

Buring the last five months of the year 1942, exports decreased and were 
only 30,000 tons. It will be recalled that exports, except under permit, were 
prohibited by the Bengal Government in July, the exact date being the 16th 
July 1942. Imports during these months were also small, amounting to 27,000 
tons. 
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The increase in the exports during the first seven months of 1942, as com- 
pared with the corresponding period of 1941, afiords a clue to the increase m the 
price of rice which took place in Bengal in April-June, 1942. This was no doubt 
due to the increased demand from those areas which had suffered more severely 
than Bengal by the loss of the imports of rice from Burma. It is true that the 
imports into Bengal during the first seven months of 1941 w^ere higher than 
normal owing to the i^oor aman crop reaped in December 194Q. But even if 
allowance is made for this it seems clear that external demand had increased 
as compared with available supply, and it w^as this increase in the export 
demand which caused jirices to rise in Bengal. 

14. The markets were in this condition when, in June, the Government or 
Bengal decided to intervene and issued an order fixing, with effect from 1st 
July, maximum prices for medium and coarse rice in the Calcutta market. The 
wholesale price of coarse rice was fixed at Es. 5/12/- per maund. This had 
been agreed upon as a suitable price in the course of discussions which had 
taken place several weeks earlier, but prices had risen rapidly, particularly 
between IMay and June, with the effect that the rates fixed under the order 
proved to be well below the market prices prevailing on the 1st July. The 
immediate effect of the price control order was that supplies disappeared from 
the Calcutta market. A similar position arose in the districts. It was re- 
ported that, in Howrah, the effect had been to drive underground all the available 
stocks of the controlled qualities and that food riots were apprehended. The 
District Magistrate had been compelled to seize stocks which were not being 
soJd. Again, it was reported from the fBurdwan Division that price contol had 
completely broken down. The Divisional Commissioners protested against the 
system, and the rates, and pressed for the stoppage of uncontrolled exports 
from Bengal to areas outside the province. On the 16th July the Govern- 
ment prohibited all exports of rice and paddy from the province except under 
permit. As we have noticed, a similar step was taken in other provinces fit 
about the same time. On the 21st July, the Government of Bengal revised the 
price control order and increased the statutory maximum prices by one rupee. 
It will be recalled that in March 1942 the Government of India, faced with 
similar difficulties, had raised the statutory maximum price of wheat. In 
Bengal the increase in the statutory maximum price produced no result except 
that the price actually prevailing in the province ‘‘advanced by almost exactly 
a rupee’'. 

15. At this point the stocks of “denial” rice proved most useful. A portion 
of these stocks was moved into Calcutta and distributed, partly through con- 
trolled shops to the general public, partly through issues to employers of 
industrial labour who had organized their own purchasing schemes, and partly 
through the Calcutta Corporation. To some extent this eased the situation, 
but the result w^as not sufficient to make the maximum statutory price effective. 
The Government then considered the abrogation of price control. Opinion, how- 
*ever, differed and i^ce final decision was that, although it -would be inadvisable 
to withdraw the notification by which .statutory maximum prices had been fixed. 
District Officers should be instructed not to enforce the control prices except in 
cases of gross profiteering. This decision was made known to the trade in- 
formally. The fiow of supplies recommenced and prices steadied themselves. 
Four factors helped tow^ards this temporary improvement: First, a large 
decrease in exports as a result of the embargo; secondly, the judicious use of 
denial stocks: thirdly, good rain in Sep-fcember and October which promised, 
deceptively as it turned out, that the aman crop would be good: and, fourthly, 
the decision not to enforce price control. Supplies and prices appeared to 4iave 
<-again reached something like a state of equilibrium. 

16. We shall describe later how this equilibrium Tvas again upset in the last 
tew vreeks of 1942 and the stage was set for the tragedy of 1948. AYe now 
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proceed to give a brief account of certain other developments which were taking 
place at this time in Calcutta and which had a bearing on the course of events 
during 1943. 


C. — ^Distributive organizations in Calcutta. 

17. Early in the year 1942, when the war position in the Ear East had 
deteriorated, an exodus from Calcutta took place. Among the people who left 
were a large number of dealers engaged in the wholesale and retail supply of 
foodstuffs. The disappearance of these shopkeepers and the consequent diffi- 
culty in buying supplies added to the nervousness of labour in the city and the 
surrounding industrial area. It was important that the morale of the labour 
force should be maintained and regular attendance at the factories ensured. 
The Provincial Government, therefore, advised large industrialists to undertake 
the supply of foodstuffs for their own employees. It was in this way that 
employers’ grain shops came into existence. In July and August 1942, when 
rice was in short supply in Calcutta, it was apparent that something more was^ 
necessary than a chain of employers* grain shops, each purchasing its own 
requirements in a highly competitive and speculative market. At this 'stage 
**the Bengal Chamber of Commerce Foodstuffs Scheme” was brought into being 
with the approval of the Government of Bengal. Though the scheme was admi- 
nistered by the Bengal Chamber of Commerce, its purpose was, and still is, 
the supply of essential items of food to the grain shops of industrial concerns: 
which are members of or connected with the Chamber. In August 1942 the 
scheme catered for approximately 500,000 employees, exclusive of dependants, 
while by December 1942 the number had risen to 620,000, and the total number 
of persons served, including dependants, to approximately one million. 

18. In August 1942, in a letter addressed to the Chamber, the Government 
of Bengal described their attitude to the scheme in the following terms: 

Government agree that the maintenance of essential food supplies to the 
industrial area of Calcutta must be ranked on a very high priority among their 
war-time obligations, and welcome the decision of the Chamber to set ap its 
own organization for the purchase and distribution of essential supplies for the 
industrial labour of its constituents. Government, for its part, will do all in 
their power to create the conditions under which essential supplies may be 
obtainable in adequate quantities and at reasonable prices. Direct provision 
of stocks from Government sources must, however, be regarded as an abnormal 
procedure, and the extent to which Government may be able to make such 
provision must depend upon circumstances”. The letter also stated that the 
Indian Chamber of Commerce and the Bengal National Chamber of Commerce 
had been informed that comparable facilities would be afforded to them. 

19. Towards the end of 1942, organized industry was faced with the problem 
of how the steadily increasing cost of living of workers should be met — ^whether 
by increasing dearness allowances or by the subsidized provision of foodstuffs. 
Employers connected with the Bengal Chamber of Commerce, in consultation 
with the Government of Bengal, came to the conclusion that it w^as in the 
interests of their employees, and in conformity with Government’s price control 
and anti-inflationary policy, to compensate for further increases in the cost of 
living by supplying at least a portion of the essential food requirements of their 
employees at subsidized rates, rather than to give progressively larger dearness 
aUowances. This policy was adopted. The Chamber and the Industrial Asso- 
ciations reconamended that employers should, as far as possible, keep cash 
dearness allowances at the then existing levels, that compensation for further 
nses m prices should be in the form of the sale of foodstuffs at the controlled 

prices of August 1942, and that employers should meet the difference 
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between these controlled prices and the actual cost. This policy has been con- 
tinued ever since and is still in operation. 

20. This was the process by which an organization came into being for the 
purpose of protecting a considerable proportion of the population of Greater 
Calcutta from the effects of high prices and the short supply of food. The- 
price of food consumed by this section of the population of Greater Calcutta, 
was henceforth subsidized. 

21. An arrangement on somewhat similar lines to that of the Bengal Cham- 
ber of Commerce was also subsequently undertaken jointly by the Bengal 
National Chamber, the Marwari Chamber, the Indian Chamber, and the Muslim 
Chamber of Commerce. The labour force provided for was about 170,000'. The* 
Central and Provincial Governments, the Eailways, the Port Trust, the Calcutta 
Corporation, and other employers of labour also arranged for the provision of 
supplies, at subsidized prices, to their employees. These numbered about 
300,000. 

22. The nucleus of another type of distributive organization also made its 
appearance during this year. We have described already how during August- 
September, 1942, when supplies disappeared from the market in Calcutta, stocks- 
of ‘‘denial” rice were moved in and distributed. It was at this time that the 
first ‘‘controlled shops” were started. These were shops approved by Govern- 
ment and through which stocks held by Government were issued to the g^aeral 
public in limited quantities, at controlled prices. One hundred such shops 
were opened, but with the improvement in supply towards the end of 
September and the beginning of October, the demand on these shops was 
not heavy, and it was not found necessary at that time t'o increase their number. 
Earlier in the year a scheme had also been prepared for the distribution of food 
in the event of an emergency caused by air-raids. This scheme provided for the 
utilization of certain selected shops in the main markets, described as “approved 
markets”, for the sale of foodgrains from Government stocks, and was put into- 
operation early in 1943. 

I) — Shortage of wheat 

23. The population of Greater Calcutta and other industrial areas in Bengal 
is not composed entirely of persons whose staple diet is rice. A considerable 
proportion of the industrial population consists of people drawn from other 
provinces whose staple foodgrain is wheat. Bengal produces very little wheat, 
and during the five years ending 1941-2, imported from outside the province on 
an average 21,000 tons a month. Of this, about 18,000 tons were required to 
meet the needs of Greater Calcutta. During the closing months of 1942, the- 
suppb steadily decreased, and this continued during the early months of i943. 
The following table shows the quantities of wheat imported * into Bengal from 
other provinces and from overseas during the last five months of 1942 and the 
first six months of 1943: — 


Month 

August, 1942 . 









Tons 

13,269 

September „ 









14,911 

October 









11,814 

November „ 









7,996 

December ,, 









9,39T 

January 1943 , 









2,584 

February „ 









1,620 

March „ 









21,376 

April „ 









20,736 

May „ 









8,842 

J un€ „ 









8,177 
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The (jovemment of Bengal made repeated representations to the Government 
of India as regards the supplies of wheat, and in November 1942, the Wheat 
Oominissioner was informed that, if supplies could not be secured, the Govern- 
ment of Bengal could not accept responsibility for any consequence to, the 
industrial areas of Calcutta and any damage to the war effort that might ensue. 
As we have already seen, difficulties had arisen in the principal wheat markets 
of Northern India, and adequate supplies were not forthcoming. Statutory price 
control had failed and purchases could not be made except m violation of the 
law. The significance of this shortage of wheat in Greater Calcutta was i/mb 
it increased the consumption of rice at a time when it was ])ecomino’ clear that 
the aman crop had failed and an acute shortage of rice was imminent. It also 
undoubtedly increased the general feeling of uncertahity as regards iood 
supplies. 


B. — The failvee or the am\n crop 


24. The season of the aman crop of 1942, that is the crop which vrould pro- 
vide the main supply of rice for the year 1943, did not open propitiously, in 
June rain was needed in most parts of the province, the monsoon having 
been late in establishing itself; and, although rain was more plentiful in July, 
still more was needed. Cultivation had been delayed and the aman seedlings 
were suffering from drought in many places. The prospects, however, improved 
in August, and in September rain benefited the crops throughout the province. 
Taking the season as a whole the weather was not favourable, particularly in 
West Bengal — the most important rice producing area in the province. 


25. It was at this stagr, that West Bengal was visited by a great natural 
^calamiw, a calamity which took a heavy toll of life and brought acute distress 
to thousands of homes. On the morning of October 16, 1942, a cyclone of great 
intensity accompanied by torrential rains, and followed later in the day by 
three tidal waves, struck the western districts of the province. The tidal waves 
laid waste a strip of land about 7 miles wide along tne coast in the districts of 
]\ridnapore, and the 24-Parganas, and caused similar damage to an area 3 
miles wide along the banks of the Hooghly, the Rupnarayan, the Haldi, and the 
Rasulpur rivers. Another effect ot the tidal waves, reinforced by heavy rain, 
'was to push up the water level in the northern reaches of the rivers, thereby 
causing ptensive fioods. ^ The effects of the cyclone itself and the torrential 
rains "which accompanied it were felt over a ver^’ wide area though in different 
'degrees of intensity. The severest loss of life and damage to property occurred 
in the southern parts of the twO' districts already mentioned, that is, in the 
areas nearest to the sea. In areas more distant from the coast, there was little 
Oi no loss of life but crops and property were damaged and communications 
interrupted. It is estmated that the total area affected was 3,200 square miles, 
"Of which 450 square miles were swept by the tidal waves, and 400 square miles 
anected by floods. Throughout this large area the standing aman crop, which 
‘Was then flowering, was in large measure damaged. In the worst affected areas 
It w^as not only the standing crops which w^ere destroyed : reserve stocks of the 
previous crop in the hands of cultivators, consumers, and dealers were also lost. 


26. After the cyclone came crop disease. We have been told 1 )y several 

fungus and “root-rot”. The Government 
stated that their effects were even more serious to the outturn 
than the damage caused by the cyclone. The aman crop reaped at the end of 
194^ was ,t^is seriously short. As we have seen in an earlier chapter the 
■crop was sufficient, on an average of the five years preceding 1943, to provide 



EVENTS IN BENGAL DUEING 1942 33 

^ibout 38 weeks’ supply for the province. During this year the crop was 
sufficient for only about 29 weeks. 

!P. — Maekbt conditions at the end of 1942 

27. Shortly after the occurrence of the cyclone became known to the public, 
the trade in Bengal realized that a short crop was certain. The immediate result 
was a resumption of the upward movement in prices which, starting in February, 
1942, had gained momentum in May, and had been temporarily arrested 
•dunng September and October. A report written at the time describes 
fnis rise in the following terms: ‘'The price of rice and paddy rose 
abruptly throughout Central and Western Bengal (except for Oontai sub- 
division, Midnapore) and to a lesser extent in the districts of Southern Bengal, 
and was between Bs, 12 and Bs. 16 per maund according to quality, with isolated 
transactions at higher rates. The rise appears to have been due principally to 
heavy buying, entirely unco-ordinated and to a large extent manifestly specu- 
lative, which began about the middle of November, and seems to have reached 
its peak in the first week of this month (December 1942)”. A fortnight later, 
the following was reported: “Prices of agricultural produce appear to have 
declined in the Burdwan and Presidency Divisions, though they are still very 
high. They have reached alarming figures in Bajashahi, Dacca and Chittagong 
divisions. The gravity of the situation is emphasized in Commissioners’ reports, 
and it is pointed out that, unless some improvement takes place, there is a 
dansrer of resort to violence as a result of shortage and high prices”. The 
s-wiftness with which the rise of prices was taking place may be seen from the 
following table which shows the course of prices in one of the markets of the 
♦Burdwan district: — 


Date 

lath November 1942 



Market price 
per maund of 
medium rice 

Rs. A. r. 

7 8 0 

Sfith 

. . < 

, , 

. 10 8 0 

2nd December „ 

• . « 

, • 

. 11 8 0 

7th 


. 

14 0 0 


28. A review of the conditions prevailing in the markets of Bengal early in 
December 1942 is contained in a note prepared at that time by the Civil Supplies 
Department of the Government of Bengal, which runs as follows: — 

Present situation . — ^High prices are running from Howrah to places across 
Western Bengal, with local high spots at places like Dinajpur which have easy 
means of transport to Calcutta and so can be quickly drawn upon. 

There are high priced areas in one or two districts where high prices are 
probably due to poor crop. 

’ Causes — I. Psychological. — (i) Depressing reports regarding crop forecast, 
(ii) Fears as to the result of the Midnajore cyclone and exaggerated statements 
as to its effects on the supply position of the province as a whole, (iii) Pro- 
paganda, sometimes perhaps interested, in certain trade circles, making out 
that the coming crop was going to be ‘worst for the last 20 years’ (iv) Exagge 
rated reports of exports from Bengal, (v) Pear of Foodgrains Control Order 

* * * * * :K 

III. Supply position. — (i) Bestriction on export from Midnapore. (ii) Obstruc- 
tion to transport in the Kulti Canal, (iii) Comparative difficulty of transport 
from south of Calcutta and comparative ease of transport from north of Calcutta, 
(iv) Late transplantation and consequent late arrival of new crop in Western 
Bengal. 
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In the result, both rural population generally in surplus areas and large 
sections of the population in urban areas were being supplied from their 
existing stocks, 6,g., labour of industrial area, employees of commercial firms 
and khas holders who had bought stocks previously. The actual ruling prices 
were therefore chiefly affecting that portion of the population which had to buy 
from hand to mouth but they were suffering great hardships. This was pro> 
bably the reason why despite higher prices there was by no means universpi 
distress*’. 

29. The evidence presented by these contemporary documents leaves no 
room for doubt that the upheaval in the Bengal markets towards the end of 
1942, was due to the fact that in November and December of that year, that 
is, before the bulk of the aman crop had been reaped, unusual purchases were 
being made by persons who were convinced, quite correctly, that the yield of 
the aman crop would be so short and stocks in hand so low, that a crisis ir 
supply was inevitable and was fast approaching. There is also evidence 
that such purchases were not confined to Bengal, but extended to the 
adjoining areas of Bihar and Orissa. Deports received at the time by the Bibar 
Government showed that a large number of buyers from Bengal were advancuiz 
money on standing crops at the end of November in the bordering districts of 
Bihar, and officers in these districts reported great uneasiness and impendi^'g 
trouble in consequence. In a letter addressed to the Government of India 
shortly after these events, the Government of Bihar reported that ‘‘there was 
a rush to corner supplies and withhold them from the provincial markets in 
order to smuggle them, in defiance of the provincial embargo, to the more 
attractive markets across the border.** The Government of Orissa have- told 
us that this was happening at the same time in Orissa also. 

30. It was at this stage, when all the elements of the crisis which finally 
overwhelmed Bengal had gathered, that the enemy took a hand. The first air- 
raid on Calcutta took place on the 20th December and was followed by raids 
on the 22nd, 23rd, 24th and 28th. There were further raids in January. The 
military value of the raids proved to be negligible. Their effect on civifioin 
morale was not considerable and proved to be temporary. Put o^e of the im- 
portant effects of the air-raids was the closinsr down of a large number of food- 
grain shops. On the 27th December, the Government of Bengah in order to 
maintain the distribution of supplies in Calcutta, were reluctantly compiled 
to requisition stocks from wholesale dealers and from that moment the ordinarv 
trade machinery could not be relied upon to feed Calcutta. The crisis had 
begun. 



CHAPTEE VI.— THE DEVELOPMENT OE THE CEISIS IN BENGAL 

A. — ^Natueb of the crisis 

1 It is necessary before proceeding further with our narrative to take stock 
of the situation prevailing in Bengal at the beginning of 1943. The primary 
element in that situation was the failure of the aman crop. This, however, was 
not necessarily in itself an unmanageable problem. An even more serious failure 
had occurred only two years before in 1941, and had led to nothing more 
serious than a state of scarcity which was successfully alleviated by the usual 
relief measures. The necessary flow of supplies to the areas affected by the 
shortage was maintained, and supplies were available at prices which the bulk 
of the poorest classes of the population could afford to pay. This did not happen 
in 1943. Wherein lay the difference between 1941 and 1943? The answer is 
twofold: first, a serious diminution occurred in the sources from which a 
shortage in production was normally met; and secondly, the normal machinery 
for the distribution of supplies was out of order. 

2. It was not only the yield of the aman crop which was short; the carry- 
over was also short. Thus, the stock of all rice in Bengal at the beginning 
of 1943, was considerably smaller than in 1941. This was primarily the 
consequence of the heavy drain on stocks during 1941, and to some extent also 
to a decrease of imports and an increase of exports which occufred during 1942. 
It was, therefore, clear that, from the supply aspect alone, 1943, promised to 
be a more difficult year than 1941. In an earlier chapter we came to the con- 
clusion that the total supply of rice in Bengal during 1943, was probably 
sufficient for about 49 weeks, which meant an absolute deficiency of supply of 
about three weeks' requirements. A deficiency of this order involves a more 
serious difficulty in distribution than appears at first sight. Broadly speaking, 
there are three classes of consumers. First, the non-producers; secondly, the 
producers who do not grow sufficient for their own needs; and, thirdly, the 
producers who grow quantities which are more than sufficient for their own 
needs. The third class of consumers would not themselves go short because 
even in a year of shortage they would retain sufficient for their own needs 
throughout the year and probably in addition a reserve which they are 
accustomed to keep. In these circumstances an over-all shortage does not 
correctly indicate the degree of shortage in the supply available to the first 
two categories. A hypothetical example will illustrate this point. Suppose 
50 per cent, of the population consists of producer-consumers who are self- 
sufficient in rice, and that the remaining 50 per cent, are non -producer-con- 
sumers. Also suppose that the weekly consumption of the entire population is- 
Y, tons and the total supply available for the year is 49 xY tons instead of 
52 xY, tons. If the producer-consumers retain an amount equal to their 
consumption for 52 weeks the amount available for the non-producer-consumers 
is 49 xY tons minus 52 X-^ tons, that is 46 tons. The supply therefore 
available for non-producer-consumers us sufficient for 46 weeks and not for 
52 weeks, that is, a shortage of 6 weeks' supply. Moreover, the shortage would 
be greater than this if the producer-consumer, who grows more rice than he 
needs for his own consumption, kept a reserve. Thus, it follows that even 
if all producers sold their entire stocks without retaining a reserve for con- 
sumption after the next harvest and even if stocks so placed on the- market 
were evenly distributed to all consumers, the latter would not have* secured 
their normal requirements in full. 
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3. The state of supply was such that, even if market conditions were 
normal, prices were bound to rise and dilhculties were bound to be experienced 
in maintaining an adequate flow of supplies to the consumer. Market condi- 
tions were, however, not normal. The most obvious symptom of the unhealthy 
conditions which had arisen was the movement of prices during 1942, and the 
level reached at the end of that year. In January 1941, the wholesale price 
of coarse rice at Calcutta was Es. 5/8/- per maund, and it rose to Es. 7/1/- 
by July 1941. In January 1942, the price was Es. 5/10/- per maund, and 
it rose to Es. 8 per maund by July 1942, even though there was no question 
at that time of the province being short of rice. In January 1943, the price 
was Es. 12/8/- per maund. What would it be in July 1943? 

4. This was not a problem to be solved by any simple rule of three. It was 
a question of the psychology of millions of producers, .traders, and consumers. 
The life of the community depended on the producer, who had a surplus, placing 
on the market, more quickly than in normal times, all his produce in excess 
of what he required for seed and the maintenance of his family, without retain- 
ing for himself even the usual carry-over beyond the next harvest. But With 
conditions as they were, his natural instinct was to assure his own safety by re- 
taining an even larger carry-over than usual. And what was safe was also likely 
to prove profitable, for prices were rising. He had sold his surplus at the usual 
time in the previous year and had found that the trader who bought from him, 
had made a larger profit than usual, which he could have secured for himself 
if he had waited. He probably argued that he would not make the same mistake 
again. The traders no doubt argued likewise. The petty merchant was tempted 
to wait for a better price from the big merchant, and the big merchant 
from the bigger merchant. The fact that prices had risen abnormally and were 
still rising was sufficient to diminish both the volume and the rate of flow of 
supplies through the market. In such a situation, prices must rise even more 
sharply than before in order to overcome these “resistances' \ 

5. It was imperative that the flow of supplies from the producer to the 
consumer should be maintained; and it was equally imperative that prices 
should not be allowed to rise much further. Failure in either respect would 
entail widespread starvation, A situation had already arisen in which it seemed 
certain that the normal operation of the trade machinery would fail to secure 
one or other of these results, if not both. Hence the crisis. 

B. — Controlled procurement 

6. The abnormal rise in prices in the latter half of November and December 
caused conccx'n and the Bengal Government decided that steps must be 
taken to reduce the price level. The key to the situation was the Calcutta 
market, because prices in that market govern prices throughout the 
province. They, therefore, visualized the remedy in the first instance, as 
one of checking speculation and restoring healthy conditions in the Calcutta 
market. The process was later described as “breaking the Calcutta market”. 
The Question was the method by which this was to be brought about. Statutory 
price control had been tried and had failed. A simple order to the trade not 
to buy or to sell above a prescribed price, would only make conditions in the 
market worse, but experience had shown that the- use of the “denial” 
stocks had helped to check the rise in prices. The Government proceeded to 
build on the results of this experience. They therefore undertook their first 
procurement scheme. 

. 7*, The area selected for the procurement operations was the Eajshahi 
Division in Northern Bengal — an area which was norma% surplus and which 
had not been affected by the cyclone. Exports of rice and paddv from the Divi- 
sion were prohibited except under permit, with effect from the 22nd December, 
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and District Officers were directed to commence buying operations through local 
traders. The total quantity to be purchased was fixed at 2 lakhs of maunds 
(about 7,400 tons) and each district was given a quota out of this amount. 
Ceiling prices were fixed within which purchases should be made and District 
Officers were informed that, if necessary, requisitioning was to be resorted to 
till the quota fixed for the district had been procured. The scope of the scheme 
was naturally limited by the purpose for which it was framed. District 
Officers were told that the operations were not intended to enable them to 
build stocks for their own districts, and they would not be permitted to immo- 
bilize stocks for local purposes, except with previous sanction. All rice and paddy 
acquired were to be sent to Calcutta, with the exception of a limited quantity 
intended for Darjeeling. This scheme was abandoned on the 9th January, 
because the situation following the air-raids on Calcutta demanded a more com- 
prehensive measure. By that time District Officers had purchased about 2,800 
tons against the target of 7,400 tons. ^ 

8. Air-raids on Calcutta took place on the 20th, 22nd, 23rd, 24th, and 
28th December 1942. The first raid had comparatively little disturbing effect, 
but evacuation began on a small scale on the 22nd and increased in volume 
until the 24th and 25th, alter which there was little further exodus. The most 
important effect, however, of the raids was the closing down of a considerable 
number of foodgrain shops and the consequent interruption to the city's food 
supplies. At first immediate needs were met from air-raid reserves. The 
opening of closed shops in the markets was also tried, but this yielded little 
result as the shopkeepers had either removed or sold their stocks before leaving. 
Binally, on the 27th December, it was decided to requisition stocks in the city 
and to distribute them through controlled shops and “approved" markets. 

9. Having been compelled to requisition stocks in Calcutta, the Bengal 
Government came to the conclusion that urgent steps would have to be taken 
to maintain supplies; and they therefore proceeded to undertake procurement 
operations on a more extensive scale than had been contemplated in December. 
The second scheme came into operation on the 9th January, and the monthly 
requirements were assessed at 3 lakh maunds of rice (11,021 tons) and 4*5 lakh 
maunds of paddy (16,632 tons). Purchases on this scale, the Bengal Government 
thought, could not be made by District Officers. They therefore selected seven 
agents from the trade and allotted to them areas in which to make their pur- 
chases. The maximum prices at which purchases were to be made were 
prescribed and District Officers were directed to warn all dealers in the buying 
areas that their licences would be cancelled and their stocks requisitioned if 
they bought above the Government buying rates. This direction, it may be 
incidentally noted, was inconsistent with the policy already adopted, namely 
that a legally prescribed maximum was not to be enforced on the transactions 
of private trade. A dealer who could not buy above the maximum rates fixed 
for Government purchases, except at the risk of the cancellation of his licence 
and the requisitioning of his stocks, was just as effectively subject to price 
control as if he ha.d been liable to prosecution for a breach of a statutory order 
fixing maximum prices. But this inconsistency was unavoidable. As a letter 
sent out to District Officers on the 9th January said, the agents appointed by 
Government were unlikely to obtain the quantities of grain which Government 
required, unless competitive buying was prevented as far as possible. It was 
soon found that the warning did not suffice to protect the agents against com^^eti- 
tive buying. Embargoes were, therefore, placed round the buying areas, prohi- 
biting export except under permit. Similar embargoes were a^so placed round 
the non-buying areas in order to protect these areas against speculatwe buying. 
All these measures proved of no avail. The agents were not successful in 
purchasing the quantities required and the system was abandoned on the 17th 
Eebruary. The quantity purchased between the 10th January and the 17th 
February was only about 2,200 tons. 
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10. Early in January the Bengal Government appointed a Foodgrains Pur- 
chasing Officer. His functions generally were to supervise and control the 
activities of the buying agents and regulate the issue of export, permits from 
districts from which exports were restricted. On the abandonment of the 
system of buying through trade agents, the procurement system consisted 
solely of the Foodgrains Purchasing Officer taking offers direct from the trade. 
The embargoes round the buying areas were maintained so as to enable the 
Purchasing Officer to cpmb at "competitive buying by control over exports from 
these areas. The non-buying areas also continued to be protected by locally 
administered embargoes on exports. The pace of purchases by the Foodgrains 
Purchasing Officer was, however, too slow. He bought only about 3,000 tons 
between the 18th February and the 11th March. 

G. — ‘'Db-oonteol’ ' 

11. The failure of successive schemes of procurement was accompanied by 
a steady rise in the price of rice, a diminution, week by week, in visible stocks, 
and signs of increasing panic in Calcutta. On the 4th January 1943, the price 
of coarse rice had dropped to Bs. 11/4/- a maund following sales by shopkeepers 
who left the city after the air-raids. On the 20th J anuary, the price had moved 
up to Bs. 12/8/-, on the 3rd February to Bs. 13/2/-, on the 17th February to 
Bs. 13/12/-, and it reaoned Bs. 15 per maund on the 3rd March. 

12. We have made a detailed study of the relevant trade statistics and the 
information supplied by the Government of Bengal about the movement of 
supplies throughout 1943 into Bengal from outside the province as well as in 
and out of Calcutta. We append to this report a note showing the results of 
our analysis. 1 These show that the net receipts into Calcutta during January 
and February 1943 were approximately 7,000 tons in each of these two months. 
This was only a fraction of the normal monthly requirements. Wheat also 
was in short supply and this added to the demand for rice. There is no doubt 
that the stocks in Calcutta at the beginning of the year were much smaller 
than in previous years, and that these were being consumed far more rapidly 
than they were being replaced. By the beginning of March, stocks were down 
to such a low level that it looked as if the city must starve within a fortnight, 
unless large supplies arrived quickly. Thus by early March the crisis had 
become acute in Calcutta. 

13. As we have explained, it was imperative, at the beginning of 1943, that 
the flow of supplies to the consumer should be maintained and that prices 
should not be allowed to rise still further. Up to this point the Bengal Gov- 
ernment were attempting to achieve both these objects. But they had failed. 
A breakdown in the supplies for Calcutta appeared imminent. A vital decision 
on policy had to be reached, and reached quickly. Was it practicable to hold 
price s and to maintain the flow of supplies? If it were not, — ^and the state of 
Calcutta appeared to show that it was not — ^what was to be done? Two courses 
were open. One was to intensify the policy of controlled procurement, hold 
prices rigidly, and pass over from reliance on voluntary sales to coercion, to 
whatever extent was necessary, to secure supplies at a price determmed by 
Government. This meant seeldng out stocks wherever they were held whether 
bv traders or producers, and requisitioning those stocks not sold voluntarily. 
The other course was to allow prices to rise and to secure stocks by pur- 
chase in the market and by imports from other provinces, in the hope that 
it would be possible by the use of such stocks to moderate prices as had 
been done by the use of the “denial'’ stocks in the previous year. The Bengal 
Government carefully considered the pros and cons of both these courses. 
Bisks were inherent in both. The former involved wi^^espread and highly orga- 
nized coercion. Were the administraMve resources of the Government eaual to 
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the task? If coercion failed, it would drive stocks even deeper underground, 
lead to disorders in the districts, and a complete break-down in Calcutta. On 
the other hand, the latter, de-control, particularly if it were not possible to 
acquire stocks sufficient to enalDle a moderating eflect to be produced on prices, 
might result in prices rising to a level at which widespread famine would be 
inevitable. The probable consequences of both courses were recognized. 
Before a conclusion was reached, Commissioners and District Officers were 
consulted on the issue of coercion. With one exception, they were of opinion 
that measures which would probably involve the use of force were not practicable 
and would not produce sufficient supplies. 

14. The Government of Bengal then made their choice. The decision was 
taken to abrogate any vestige of price control, and it was announced publicly 
on the 11th March in the following terms: — 

Price Control in Whoiesale Rice and Paddy Markets’’ 

“To clear up misapprehensions which are still impeding the flow of paddy 
and rice into the markets, the Bengal Government declare categorically that 
there is and will be no statutory maximum price for wholesale transactions 
in paddy and rice. Both cultivators and traders are free to bring their grain to 
the market without fear of having it taken from them at a price to which they 
do not agree. No trader who has declared his stock under the Foodgrains 
Control Order will be compelled to part with it below the prevailing market 
price. 

''(h) The Bengal Government, in full accord with the Government of India, 
adhere to the policy of buying as much rice and paddy as possible by free 
market operations in order to secure the best use of the resources of the pro- 
vince and their most equitable distribution. 

^^(iii) The clear abrogation of any vestige of price control in the primary 
wholesale market does not imply unrestricted profiteering. Government’s own 
operations as buyer and seller coupled with the removal of the black market 
are in their opinion most likely to be successful in moderating prices at a reason- 
able level; but to prevent buying at reckless prices by wealthy areas the 
embargoes prohibiting the movement of paddy and rice from one area in the 
province to another will remain in force. The Government itself takes the 
responsibility for the movement of paddy or rice to deficit areas.” 

15. Earlier in the year, the Central Government made a similar decision as 
regards the control of wheat prices. Arrangements had been made for the 
shipment of substantial quantities of wheat to India and at the end of January 
1943, the statutory maximum prices for wheat which had been imposed in 
December 1941, were withdrawn. At this time the Government of India were 
of the opinion that prices should not be regulated by statutory control but by 
other methods. The decision reached by the Government of Bengal was, there- 
fore,^ in accord with the policy of the Government of India at the time, and 
was indeed t$.ken with their approval. 

16. Simultaneously with the announcement of de-control, District Officers 
were directed to explain the policy to grain dealers in their districts and inform 
them that Government’s object was to buy considerable quantities of rice and 
paddy, Disirict Officers were also told to purchase without limit of price any 
rice and paddy offered to them in the first three davs, up to a limit of 20,000 
maunds ; and after that, to report all offers to the Foodgrains Purchasing Officer 
for his orders. They were further directed to explain the measures which 
Government were taking to the public at large, through influential persons 
throughout the districts. 

17. The immediate effect of de-control was an increase in the volume of 
supplies purchased bv Government. Between the 12th and the 31st Ma>*ch, the 
total purchases made by the Foodgrains Purchasing Officer, direct or through 
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District Officers, exceeded 17,000 tons. This was much more than what had beeiia 
purchased between the 22nd December 1942 and the 17th February 1943 under 
three different systems of procurement. The effect was, however, temporary, 
and the rate of purchase subsequently slowed down. Purchases made from 1st 
April to the end of August amounted to only about 18,000 tons. 

18. Prices, as bad been expected, rose sharply. The following table shows 
how the price of coarse rice rose in Calcutta from Bs. 15 on the 3rd March to> 
Es. 30/10/- on the 17th May: — 


Date 


Pfioe 

par maund 


3rd March 

1943 




15 

0 

0 

mh „ 

»• 




19 

6 

0 

22nd » 

ft 




21 

4 

0 

29th „ 

ft 




22 

0 

0 

5th April 

ft 




21 

3 

0 

12th „ 

ft 




20 

7 

0 

19th „ 

ft 




19 

5 

0 

26th „ 

ft 




21 

0 

0 

3rd iSay 

ft 




21 

1 

0 

10th „ 

ft 




25 

0 

0 

nth „ 

ft 




30 10 

0 


Prices in all the markets in Bengal were rising similarly. The following table 
gives the minimum price per maund of rice rulling in the last week of each 
month in five districts : 


Month 

1 

Khuina 

2 

Burdwan 

3 

Bajshahi 

4 

Faridpur 

5 

Tipperah 

(Brahman- 

baria) 

6 

1943 

Bs. a. p. 

Es. a. p. 

Bs. a. p. 

Bs. a p. 

Bs. a. ,p. 

January ' 

10 6 0 

11 12 0 

13 4 0 

12 4 0 

9 8 0 

February 

12 8 0 

13 8 0 

13 8 0 

13 2 0 

12 0 0 

March 

18 12 0 

20 6 0 

18 0 0 

26 0 0 

20 0 0' 

April . 

22 8 0 

23 8 0 

20 0 0 

24 0 0 

31 0 0 

May 


29 12 0 

26 6 0 

31 0 0 

26 0 0 


19. The prices mentioned in the foregoing table are the minimum ruling 
prices. Actual prices were often higher and supplies were not always available 
for purchase even at these high prices. The effects of the high prices were 
felt throughout Bengal. On the 13th of IMay, the Commissioner of Burdwan 
Division reported: ‘'^Economic conditions approaching a crisis. Bice out of reach 
of the poor. Bice should he imported if the people are not to starve’". A 
picture of the conditions developing in the Chittagong Division is given by the 
report from local officers, some of which we extract below. 

11th May 1943. — ^Price of rice rose to B-s. 43 per maund in Noakhali but 
has come down again. Famine conditions prevailing among certain percentage 
of the population in Chittagong district. High prices keeping people on one 
meal, . 
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29th May 1948. — Many people starving in Chittagong district owing to high 
prices. Pirst gruel kitchen started in Chittagong. 

11th June 1943. — ^No fall of prices in Chittagong or Noakhali. Definite cases 
of deaths from starvation throughout Chittagong and number of living skele- 
tons increasing. Soup kitchens have already been started in acute starvation, 
areas. 15 kitchens are feeding 1,500 persons daily. Scarcity should be declared. 
Gruel kitchens start working in Noal^ali. 

28th June 1943. — ^Number of destitutes in town increased. Eleven deaths. 
in streets. 

Thus, towards the end of the second quarter of 1943, famine had begun in? 
parts of Bengal. 



CHAPTEli Vil--SUPPLIES FPOM OUTSIDE BENGAL 
A. —Nature of the problem 

1. Bengal, always a net importer of wheat, was in the course of the 
decade preceding 194b, also becoming a net importer of rice. During the 
closing months of 1942 and in January and February 1943, arrivals of wheat into 
Bengal were much below requirements and were causing great anxiety. The 
consumers of wheat are largely concentrated in Greater Calcutta where the 
.shortage of rice became acute early in March 1943. There was therefore, urgent, 
need for imports of both rice and wheat. They were needed not merely for 
making good the shortage which had arisen. What was even more important, 
they were urgently needed in order to increase the stocks under the control of 
the Bengal Government, without which they were unable to check the dangerous 
rise of prices occurring in Bengal. 

2. Imports from outside India had, however, ceased and the movement 
of supplies within India across the frontiers of provinces and states had been 
interrupted. We have described in Chapter IV the sequence of events which 
led to that situation. We saw that conditions had arisen in which the move- 
ment of supplies by the trade in accordance with effective market demand 
had become disorganized. The need for planning these movements had arisen. 
The capacity of surplus areas to export and the need of deficit areas to import 
had to be carefully assessed. The technique and organization required for 
this purpose were being evolved, in so far as the movement of supplies across 
provincial and state frontiers was concerned, by the Central Government. 
But their arrangements were not complete by March, 1943, when the need 
for imports became acute- in Bengal. We must, therefore, describe briefly 
'the nature of the problem with which the Government of India were faced and 
the arrangements they were making for solving the problem. 

3. The following table shows the figures of net exports of rice from, and net 
imports of rice into, different areas in India on an average of 5 vears ending 
1941-2: — 


Ktcb 


In tens of thousands of tons 


Net exports 


Net imports 


'Drissa (and Certain Eastern States) 

18 

Madras (and Travanoore and Cochin) . 

50 

Central Provinces (and Certain Eastern 


Bombay (and States) .... 

44 

States) . . . • . 

15 

Bihar 

19 

Sind 

17 

United Provinces .... 

17 

Assam 

2 

Bengal 

14 

Punjab (and States) .... 

1 

Hyderabad 

6 



Mysore 

4 



Kajputana States .... 

3 



Central India States .... 

1 



North-West Frontier Province 

1 



Delhi 

1 

- 

53 

- 

160 
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The figures in this tcible are not complete because they take no account of 
the movements by road and country-boat across provincial and state frontiers, 
and they also exclude imports from Nepal and by sea through certain maritime 
States. But they are adequate for our present purpose, which is to indicate the 
areas which were normally surplus and those which were normally deficit in 
rice, and the approximate magnitude of those surpluses and deficits. 

4. The experience of the previous five years suggested that the quantity of 
nee available from the surplus areas was between 500,000 and 600,000 tons, 
while the quantities required by the deficit areas amounted to 1*6 million tons. 
There was thus a gap of more than one million tons, which w^as normally covered 
by net imports but could not be so covered during 1943. Purchases on behalf of 
the Defence Services were increasing. During 1942-3 they exceeded 100,000 
tons and in 1943-4 were nearly 200,000 tons. To that extent, the pressure of 
the demand on supplies available for export was increasing. A system of 
planned movement of supplies, therefore, first of all involved a decision as to 
how much should be exported from each area, and how the total of the export- 
able supplies was to be allocated between deficit areas and the Defence 
Services. Decisions on these points were not a matter of mere arithmetic, 
because the outturn of crops varied from season to season; the carry-over was 
a significant factor moderating the effects of seasonal variations in production 
and this factor also varied; and lastly, the proportion of the supplies arriving 
in the markets nad become uncertain owing to abnormal disturbances in 
marketing conditions. Under these conditions it was extremely difficult to 
reach agreed decisions. 

5. The following table furnishes, in respect of wheat, figures corresponding 
to those for rice: — 


Wheat 


In tens of thonssoids of tons 


NTet exports 





Net imports 


Punjab and States , 

. 

. 

. 68 

Bengal . 

• 


25 

Sind 

• 

• 

• 15 

Bombay (and States) 

• 


22 

Central India States . 

• 

• 

. 10 

Madras (and States) 

• 


8 

United Provinces « 

• 

• 

. 8 

Rajputana States . 

. 


8 

Central Provinces 

, 

, 

. 2 

Bihar . 



7 





Delhi . 

• 


4 





North- West Frontier Province, 


2 





Mysore 

. 


2 


* 



Assam . 

, • 


2 





Orissa . 

. • 


1 





Hyderabad . 

* • 


1 


103 82 


On the basis of the experience of the five years preceding 1942-3, the surplus 
areas were able to provide one million tons, while the deficit areas required 

820.000 tons. The demand of the Defence Services was, however, greater for 
wheat than for rice. This had risen to 300,000 tons during 1942-3 and nearly 

400.000 tons in 1943-4. 
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6. Though the production and consumption of millets in India are about 
the same as those of wheat, they do not enter into the long distance trade of 
India to anything like the same extent, as will be seen from the following table : — 


MILLETS 

In tens of thousands of tons 


Net exports 





Net imports 


Central India States . 

, 

, 

6 

Bombay (and States) 


8 

United Provinces 



5 

Bajputana States 

, . ' . 

3 

Sind .... 



1 

Madras . 


1 

Punjab (and States) 



• . 1 

Delhi 


1 

Hyderabad 

Mysore 



1 

1 

Bihar 

. 

1 




15 



14 










It was necessary, however, that the flow of these supplies should be main- 
tained and, in view of the rice shortage, increased as much as possible. 

7. The deterininarion of the quantities to be exported from surplus areas 
and their allocation to deficit areas and to the Defence Services was only the 
first step towards a planned movement of suppues. Arrangements had to be 
made for these quauiUies to be purchased and distributed. The functions to 
be undertaken by the Central Government and by the Governments of the 
importing and exporting areas had to be agreed upon. The agencies to be 
employed and the mode of their operation had to be settled. It was not until 
these agencies were established and were in proper working order that the 
movement of supplies could proceed according to plan. We shall now describe 
the successive stages in the evolution of the system of planned movement of 
supplies and the position reached by March 1948. 

B, — The evolution of the basic plan 

8. At the end of December 1941, a Wheat Commissioner for India was 
appointed, and on the 30th April 1942, the Wheat Control Order was notified. 
In July 1942, a Civil Supplies Commissioner for rice and other commodities 
was appointed. Before these officers could proceed to plan, their energies 
were occupied in making ad hoc arrangements for meeting the immediate 
pressing difficulties of deficit areas. The first scheme for centralized purchase 
of foodgrains emerged in September 1942, and was considered ^t the Sixth 
Price Control Conference which met in that month. The plan of action 
approved by this Conference was as follows: — 

**(i) That in ordei' to eliminate competitive buying, exports of wheat from 
the surplus provinces and states should he prohibited except by a Central 
Government organization which should purchase the requirements of the 
military, labour, and the deficit provinces and states up to a pre-determined 
figure for each surplus province or state in consultation with the Provincial 
or the State Government concerned and arrange for transport; 

*‘(ii) That the Ceniral organization should make its purchases in the surplus 
provinces or states through agencies selected in consultation with the Provin- 
cial or the State Governments concerned; 

fiii) That tho^ Central organization should conduct its purchase operations 
in close collaboration with the price control authorities in the surplus provinces 
and states and that the latter authorities should give the Central organization 
all possible assistance in obtaining supplies at controlled rates; 

^ (iv) That in o-Ilocating the supplies available for civil distribution, the 
Central organisation, in consultation with the Provincial Governments and 
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States should give ]:nority to the requirements of fair price shops, consumers* 
co-operative societies, industrial areas, big cities, public utilities, and places 
where large military works are under construction; 

“(v) That the supplies allocated to a deficit province or state should be 
despatched only to consignees approved by the Director of Civil Supplies or 
the Director himself in that province or state; 

“(vi) That in calculating the export quotas from the producing areas and 
the import quotas for the consuming areas, the principle of ‘equality of, sacri- 
fice’ should be borne in mind; in other words, the consumption in each area 
as revealed by the available data regarding normal production, receipts, and 
despatches,’ should generally be subjected to the same percentage reduction 
(subject to variations in the case of particular areas in view of changes in 
population and other special circumstances) as that which the consumption in 
the country as a whole is likely to suffer owing to inadequacy of supplies... 

9. The system thus described, it will be noticed, applied specifically to 
wheat. The Conference also recommended the adoption of a similar scheme 
for the “staple competitive foodgrains, namely, rice, jowar, bajra, ragi, barley, 
gram, and maize**. But whereas in the case of wheat the whole of India 
was regarded as one unit, and the responsibility was laid on the Centre for 
purchasing supplies from surplus and allocating them to deficit areas and to 
the Defence Services, the Conference favoured the division of India into differ- 
ent regions, and the treatment of each region as a unit for the control of inter- 
provincial movementte of staple foodgrains other than wheat. It was propos#^d 
that the “primary responsibility for distribution within each region’* should be 
vested in the Eegional Price and Supply Board, operating “either through its 
own machinery or tlirough the machinery of the Provincial Governments subject 
to the general direction of the Central Government**. It was, how’^ever, realis- 
ed that it would be necessary to make purchases within one region for export 
to another, and the Conference recommended that such purchases should be 
made by the Central Government, or by the Provincial Government acting on 
behalf of the Central Government. These Eegional Prices and Supply Boards 
had been constituted only shortly before; and. though they performed some 
useful co-ordinating functions, they did not in fact undertake the “primary 
responsibility** for inter-provincial movements within the region as visualized 
at this Conference*.. 

10. On the 7tb October 1942, the Government of India addressed a letter 
to the provinces outlining a scheme of co-ordinated purchases of foodgrains in 
surplus provinces In order to meet the requirements of the Defence Services 
and deficit provinces. The scheme followed, with certain modifications, the 
general outline of the recommendations of the Sixth Price Control Conference. 

11. On the 21st November the Government of India informed the Pro'^cial 
Governments that they had decided to initiate a scheme whereby wheat would 
be purchased by a Central organization through selected agents, and the pro- 
duce assigned to importing centres. The grain would be consigned to the 
Provincial Director of Civil Supplies or his nominee. The Provincial Govern- 
ments were told that they should keep the Wheat Commissioner informed of 
their requirements, and he would meet their demands to the extent that supp^ 
was available. 

12. A separate Pood Department was established at the Centre on the 
2nd December 1942, and on the 14th of that month the first Pood Conference 
met. The first item on its agenda was “to frame asrreed estimates of the food- 
grain requiremenbs and resources of the main administrative areas of 
country, and to draw up a programme for the utilization of such stocks as mav 
be available on the lines best calculated to meet the most essential needs of 
the country; in other words, to frame a quota programme for supplying the 
deficit areas’*. 
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13. When the Conference met, the winter rice crop was being harvested 
in some provinces and was still on the ground in others. The wheat crop had 
only recently been sown, and nothing could yet be predicted about its outturn. 
A rough calculation of the requirements of deficit areas and the surpluses of sur- 
plus areas was made, and the result, which was as follows, caused some dismay: 
“The shortage in rice alone is 19 lakhs of tons, assuming that Bengal gets no 
rice from outside. It Bengal has to get rice, the deficit is increased by the 
quantity that Bengal requires. The shortage in wheat is 4 lakhs of tons. But 
that only covers the next five months. This is the position based on the state- 
ments that have been made this morning’*. 

14. The refeience to the possibility of Bengal requiring imports of rice, it 
will be noticed, was couched in terms which indicated uncertainty. From 
what we have said about conditions in Bengal, this might appear surprising, 
but it correctly refieeted the assessment which those present at the Coni'erenee, 
including the representatives of Bengal, made of the relative urgency of the 
need for imports of the several deficit areas. • This fact is so important that we 
must explain the situation at the time in provinces other than Bengal. 

15. Bombay produced on the average of the five years ending 1941-2, 
760,000 tons of rice and consumed 1-05 million tons. If it received no imports, 
it would have to manage with, less than three-fourths of its normal supply. 
The dependence of Travancore and Cochin on imports was e-ven greater. 
Madras was no less deficit than Bengal and had had a poor rice crop at ihe 
end of 1942. Bengal had experienced poor crops before and yet had imporced 
lelatively small quantities. Could it not manage this time without any 
imports? That was the general attitude. 

16. The case of Bengal for imports of wheat was quite clear; not so the 
need for imports of rice, in a situation which was apparently so much more 
serious for other deficit areas. The representatives of Bengal pressed their 
claim for wheat, made it clear that exports of rice were out of the question, 
and left open the possibility of the x^rovince requiring imports of rice to a 
later date. The Director of Civil Supplies, Bengal, said, “We do not require 
rice in the next few months, but statistically we are heavily in deficit for the^ 
coming year”. When a doubt was expressed about the correctness of the 
crop forecast, he added, “I should say at once that this is the first forecast, 
.and the indications are that the final forecast is likely to be worse. 

17. The Conference also discussed the question whether purchases for 
export and for the Defence Services should be made in the provinces by an 
organization under Central control or by agencies set up by lEe Provincial 
Governments. Divergent views were expressed, and a conclusion was not 
reached on this important point. On the 2nd January 1943, the Provincial 
Governments were addressed by the Government of India on the subject. 
Pending a decision as to whether the buying organization should"^ be Central or 
Provincial, the pro\inces were directed to prohibit, except under permit, the 
export of all major food grains and to limit permits tO' purchases made by, or 
on behalf of, importing Governments. 

18. On the 27th January, the Government of India informed the Provincial 
Governments that they had decided that purchases for export should be made 
by Provincial Governments and not by a Central organization, and the Pro- 
vinces were requested lo set up procurement machinery immediately, so that 

tlie of srubseQuent events, tbe atti+nde the representatives of +he Government 
(MpengG at tV'is Conference evoked considerable public interest end be s been the subiect of 
Mpeh misunderstanding. Our attention bas been drawn to the following passage occnrrmsr in a 
publication entitled ** Pood Kation'ng and Supply, 1943-44 issued in 1944 by the OfPee of tbe 
League of Nations, Geneva: ** Bengal alone among the principal Provincial Governments, 
confident that it could manage to subsist on its own rice crop, declined to join in tbe collective 
scheme drawn up at the December 1942 Pood Conference, when the main anxiety was about 
wheat.” This is not a correct description of the attitude of the Government of Bengal. 
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purchase opera ticiis. could begin in advance of the settlement of the target 
jtigures for surplus and deficits. No target figures were given in this letter. 
A formula for ohe fixation of target figures was sent to the Provincial Govern- 
ments on the Ibth February. TJae Second Food Conference met in the tniid 
week of Jb'ebruary. Agreement was reached between the Provinces and the 
Centre on the opei alive details forming part of the general scheme of the 
Basic Plan arrangements, but the question of the quantities to be supplied 
by surplus to deficit areas was left undecided, 

19. The conclusions reached at the Second Food Conference were announced 
by the Government of India to the provinces and the states in a letter dated 
the 12th March which indicated the action required on the part of local adminis- 
trations and stressed the urgency of setting up purchasing organizations. This 
was followed about a month later by a letter giving^ preliminary figures under 
fclie plan. This letter also- recalled that over three months had been spent 
in reaching the greatest common measure of agreement in respect of the 
plan and the methods to be adopted, and reminded the provinces and states 
that the figures put forward were “targets'* at which all Governments must 
aim. ^ Early in May, a monthly movement plan was forwarded, showing the 
quantities to be despatched month by month with sources and destinations. 

20. The total quantity of foodgrains which it was planned to distribute was 
over 4 million tons, including 1-5 million tons of wheat, 1*1 million tons of rice, 
the same quantity of millets, and nearly 400,000 tons of gram. The figures for 
rice and millets represented the quantities to be moved between the 1st 
December 1942 and the 30th November 1943, while the corresponding period 
for wheat and gram was the 1st April 1943 to the 31st March 1944. The total 
quota allotted to Bengal w^as 350,000 tons of rice, 224,000 tons of wheat, 
200,000 tons of millets, and 19,000 tons of gram. The sources from which 
these supplies were to be moved were as follows : 


RICE— 


As-sam 

Orissa 

Eastern States 
Bihar . 

United Provinces 


WHEAT- 


Punjab 

United Provinces 

Bihar 

Overseas 


MILLETS— 

United Provinces 
Punjab 


Tons 

63.000 

37.000 

60.000 
186,000 

16,000 

360.000 

160.000 

20,000 

24.000 

20.000 

224,000 


195.000 
6,000 

200.000 


C. The “Kesoue** Plan and Free Trade. 

21. We have described at the end of Chapter VI the emergency which arose 
in Calcutta early in Llarch 1943, when the Government of Bengal decided on 
“de-contror’ in order to increase the flow of supplies within Bengal. The 
position was serious, and the Government of India decided that an emergency 
mobilization of supplies should be made from the areas adjoining Bengal in the 
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Eastern Eegion, m order to assist the Bengal Government in checking the rise 
in prices. '±he subject was discussed at a meeting held in Oaicutta on the 
iOth March 1943 and subsequent days, attended by the representatives of 
Bengal, Bihar, Orissa, Assam, and the Eastern states. The specihc measure 
oi assistance which it was proposed to give to Bengal, was the c,upply ol 
6i*,0U0 tons of rice within a period of from three weeks to a month. It was 
hoped that, if this quantity were obtained in a short period, it would be possible 
to ‘Break” the oaicutta market, start supplies moving again, and cause prices 
to fail to more reasonable levels. It was proposed that this quantity of 60,000 
tons should be obtained in equal proportions from the provinces of Orissa, 
Bihar, and Assam, and from the Eastern States. 

22. The plan failed because, with the exception of supplies from Orissa, 
the 'quotas were not forthcoming. The Bihar Government maintained thaij 
market conditions in Bihar had rapidly deteriorated since the beginning of 
March, and that, unt’l confidence had been restored in the province, it would 
he impossible ro make purchases even for their own deficit areas, let alone for 
Bengal. Their imai crnclusion was that, provided they were able to satisfy the 
monthly demand of 8,000 tons for the industrial areas in their own provmce, 
they would allow the export to Bengal of two tons for every one ton they were 
able to supply to their own deficit areas. Eventually Bihar provided some- 
thing less than 1,000 tons to the Barjeeling district in Bengal. Orissa agreed 
CO help and supplied about 25,000 tons. The Eastern States had a large 
surplus but no purchasing organization was in existence and communicatiors 
were dijBdcult. A purchasing agency was appointed, but the quantity pro- 
cured was small — ^less than 6,000 tons. Assam promised assistance but the 
q^uantity supplied at Ihe time was only 2,350 tons of paddy. 

23. We have seen that the immediate effect of de-control was an improve- 
ment in the flow of supplies within the province. This, together with arrivals 
from Orissa, eased the position in Calcutta but the supplies were not sufficient 
to achieve the primary object of * Breaking’* the Calcutta market. Prices 
kept on rising. The Provincial Government despatched some of the slocks 
which they had acquired, to deficit districts, and this effected a temporary im- 
provement. The situation in Chittagong was described as easier. The arrival 
of larger supplies oi wheat also helped, and there was a marked decline in the 
prices of wheat ana wheat-products. But the improvement was only tempo- 
rary, By the end of April, stocks of rice in Calcutta were again running low, 
and there was reason to fear that, by the middle of May when the supplies 
from Orissa would cease, Calcutta would -be back again in the same state as 
it was in March. Meanwhile, reports from the districts clearly indicated the 
approach of famine. The crisis had not been overcome. 

24. By the beginning of April the Bengal Government were reaching the 
conclusion that the Bn sic Plan could not help them. In a letter addressed to 
the Central Government early in April 1943, the Provincial Government, while 
expressing their ^reot appreciation of the measures taken by the Government 
of India to enable them to meet the situation which had developed in Bengal, 
felt it their duty to inform the Central Government that *'the attempt to treat 
the provinces of Assam, Bengal, Bihar, and Orissa as separate units for the 
procurement of, and movement of trade in, rice and paddy was fast leading 
to disaster. If not quickly abandoned, it will result not only in frustration 
of the Government of India’s purchase plan, starvation in deficit areas, and 
disorder, but also o grave shortage of the future crop owing to interruption in 
the flow of seed supplies”. The Government of Bengal did not challenge the 
merits of the Basic Plan in regard to wheat. The argument was that as wheat 
bad to be moved long distances by rail to deficit provinces, a Govern- 
ment agency could canalize the trade as effectively as a private agency. 
But the case of rice in the Eastern Region, they argued^ was different. 
^'Obstructions to the movement oL paddy and paddy products, in an area so 
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closely interlinked as the north-eastern region, are fraught with the grayest 
consequences. They are grave in the case of rice; they are more grave in the 
case of paddy smce they not only interrupt the supply of paddy to the mills 
but also interrupt the hundreds of cross streams of paddy flowing by multi- 
farious channels across the provincial boundaries from the producing rural areas 
to other rural arcajs where paddy can be hand milled and distributed*'. Tne 
Bengal Government realized that the fact that events had compelled them to 
impose an embargo >ound the province as well as round certain districts within 
the province was inconsistent with their contention. The answer to this 
apparent inconsistency, they said, was ‘'that the Bengal Government was try- 
mg to achieve s-une measure of internal price and supply equilibrium before 
completely breaking down these barriers; but if the desired equilibrium cannot 
soon be obtained, the barriers wrill have to he broken despite the risk from the 
pent up forces that will thus be let loose. They are of opinion that the logic of 
events will compel the Central Government to adopt the same course in 
respect of this region". 

25. Towards the end of April 1943, the Government of India were also 
beginning to doubt whether the Basie Plan would solve the Bengal problem. 
The Plan had come into operation from the middle of April and from that 
•date surplus provinces were to begin deliveries in accordance with the pro> 
gramme prepared by die Government of India. But the “target” figures had 
caused dismay among the provinces. The Government of Bihar, which had 
been assessed to supply 200,000 tons of rice and 50,000 tons of wheat, lost 
no time in pointing out that Bihar was a deficit and not a surplus province 
and that they could not undertake the responsibility for the disastrous effects 
which would, in their considered opinion, follow from the attempt to give 
effect to the Central Government’s proposals. Again, procm'ement machinery 
had not been established in the majority of provinces and until such machinery 
was in operation deliveries according to the programme could not begin. The 
emergency arrangements made in March had failed. Something had to be done 
to get more supplies into Bengal. 

26. The situation was discussed during the last few days of April in 
Calcutta at a me^^tiug between the representatives of the Government of India 
and the Bengal Government. The attitude of the Government of Bengal was 
that if the Government of India could not give a guarantee that the entire 
supply of rice provided for in the Basic Plan would be delivered within the 
next few" months, they must press for the immediate abolition of the trade 
barriers between the provinces of the Eastern Eegion. After careful considera- 
tion the Government of India came to the conclusion that the arrangements 
for procurement were so far behind in the provinces of the Eastern Eegion, that 
the supplies to Bengal under the Basic Plan would not be forthcoming in 
time. It was also inipossible to make good the deficiency by draining other 
areas; the urgent needs of Bombay, Travancore, and Cochin had to be met 
fi’om those areas. An attempt to maintain the Basic Plan in the Eastern 
Eegion and divert to Bengal supplies of rice from outside the Eastern Eegion 
was, therefore, likely to destroy the aH-India Basic Plan. 

27. Two proposals were considered. One was unrestricted free trade and 
the other was a scheme described as “modified free trade". Both the proposals 
involved the withdrawal of powers from the provincial Govemments, but 
"rnedified free trade" involved the retention of powers of control and their 
exercise by a single authority, the Eegional Pood Commissioner. Inter-provin- 
cial exports were to be controlled by a system of licences to private traders, 
issued on the recommendation of the importing Government, and it was con- 
templated that those recommendations would be made on the basis of each 
trader undertaking to bring the imports to a specific point for sale at that 
point. To that extent the Bengal Government would be in a position ta 
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control the distribution of supplies. It was also the intention that the licences 
granted in any month should conform to the figures of the Basic Plan as 
regards the quantity to be moved into Bengal. By tins means the arrange- 
ments abeady made for railway movements would be maintained and the 
accuracy of the Basic Plan figures would be given a reasonable test. It was 
argued that the system, being under full Central control, could if necessar;^ 
oe developed iui-o complete free-trade, or, if the necessary organization m 
the provinces could be rapidly established on an efiicient basis, reversion to 
the Basic Plan cruld follow. In a letter dated the 6th May the Government 
of India communicated to the Provincial Governments of the Eastern Eegion 
their decision to introduce “modified free trade” on this basis, and fixed the 
iOth May at Calcutta for consultations on administrative and operational 
details. It was also explained that the gravity of the emergency had made it 
impossible to consult the Provincial Governments concerned. 

28. This scheme never came into efiect. During the further discussions 
between the representatives of the Government of India and the Bengal Gov* 
ernment, the Provincial Government maintained then preference for unrestricted 
free trade. At the n‘eeting held on the 10th May with the representatives of 
other Provinces of the Eastern Eegion the two schemes were discussed. 
Opinion was not unanimous. The Assam representative preferred “modified 
free trade” w^hile the Orissa representative preferred complete free trade on 
the assumption that it would enable Orissa to obtain supplies from the ad- 
joining States. The Bihar representative considered both equally objectionable. 
He pointed out “that a probable result of free trade would be that the scramble 
for supplies by Bengal buyers, with the resulting movement of enormous stocks 
from Bihar to Bengal, would make it impossible for the Bihar Government to 
guarantee food for its own labouring population at a reasonable price”. 
The Government of India decided that some form of free trade was essential, 
and in view of tbe insistence of Bengal on unrestricted free trade abandoned 
their initial preference for modified free trade. Once again, the urgent need for 
a decision did not allow of the provinces being consulted. The representatives 
of the provinces who attended the conference on the 10th May, had no oppor- 
tunity of consulting their Governrnents as regards the relative merits of un- 
restricted free trade and modified free trade. 

29. The introduction of free trade led immediately to the invasion of the 
provinces of Bihar, Orissa, and Assam by a large army of purchasers from 
Bengal; in fact, it began a week before. The Bihar Government have described 
the position as follows: — 

“The new policy resulted in large scale incursion of speculators, agents of 

big business, hoarders and small buyers from Bengal into all the markets 

Prices flared up almost immediately. Merchants, who had previously sold their 
stocks to Government tried to evade delivery by any means in their power because 
they received higher offers from Bengal buyers. The Bengal merchants or 
their agents went into the interior villages and offered fantastic prices, a.s a 
result of which the arrivals of supplies in local markets were extremely poor. 
Prices fluctuated almost from hour to hour due to wild speculation, and owner- 
ship of goods passed through various hands before they actually moved”. 

But it was not only private dealers who* were buying. The Provincial Gov- 
ernments were also in the market. The Bengal Government through their agent 
were making extensive purchases. Directly free trade wag established, the 
Government of Bihar ordered their Trade Adviser and District Officers to buy all 
available foodgrains; stocks in the mills were also bought or requisitioned. 
Purchases, however, had ceased by the end of June, as bv that time 
prices in Bihar were above the maximum limits laid down by the Provincial 
Government. The Government of Orissa improvised purchasing agencies in 
every district. In addition they obtained stocks by the rigorous enforcement 
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of the Foodgrams Control Order. Merchants from outside Orissa who, without 
obtaining licences from the Orissa Government, had made purchases were 
prosecuted and their stocks requisitioned. By these means and by active pur- 
chases in the local lui'^kets the Orissa Government were able within a fort- 
night to acquire several thousand tons of rice at reasonable prices. 

In Bihar, the food situation deteriorated rapidly on the introduction of free 
trade, and in order to prevent widespread distress and panic, the Provincial 
Government opened departmental shops for the supply of foodgrains at conces- 
sional rates to low-paid Government servants and the essential services, and 
'‘poor" shops for relief to the poorer sections of the community. The Gov- 
ernment of Orissa have described the effect of free trade as fodows : — 'It wss 
undoubtedly the greatest factor in causing high prices, hoarding, and the un- 
availability of foodgrains to consumers in the latter part of 1943. ... It caused 
the disappearance of rice from the local markets and led to serious mal-distri- 
bution and economic maladjustments.". 

30. Free trade led to serious disputes between the Bengal Government, 
their agent, and other Bengal traders on the one hand and the Governments 
of Bihar and Orissa on the other. Bengal traders were loud in their com- 
plaints of the treatment they were receiving both in Bihar and Orissa, and the 
agent of the Bengal Government complained that his staff was subject to many 
forms of obstruction in both the provinces. It was asserted that in Orissa 
stocks had been requisitioned in order to prevent them leaving the province. 
The Bengal Govern tnent joined in these complaints and asserted that other 
Provincial Governments were doing their best to prevent rice leaving their 
provinces. In short, the allegations were that free trade was not being allowed 
to operate. These did not go unchallenged. The Bihar Government In, a 
letter to the Central Government dated the 4th June 1943, denied emphatically 
that they had placed any obstruction whatsoever in the way of free trade; nor 
were they aware of any obstruction on the part of their officers. They added 
that should any specific case of obstruction be brought to their notice they 
would of course take necessary action and rectify the mistake, and in conclusirn 
drew' the attention of the Government of India to "the pmhabilitv of <5uch 
charges being made by merchants and speculators from outside the province 
who, in collusion with the sellers whose stocks had already been bought bv 
the Provincial Government’s purchasing organization, are anxious to get control 
of such stocks by any means". The Orissa Government maintained that the 
requisitioning undertaken in the province was confined to stocks bought bv 
unlicensed dealers. Fortunately the dispute between the Government of Bensral 
and the Orissa Geveinment in regard to requisitioning was settled amicably in 
September 1943. 


D. — ^Eestoration of the basic plah 

31. The free trade policy succeeded in procuring some supplies for Bengal. 
This apparent initial success and the continued slowness of deliveries under 
the Basic Plan to other deficit areas, which was causing concern, Ted the 
Government of India to a further change of policy. They decided to introduce 
with effect from the 15th June free trading conditions throughout India wdth 
the exception of the region comprising the Punjab and Sind, and certain other 
areas in North-West India. This decision, which was also taken without 
r'onsultation with the provinces and states, aroused immediately a storm 
of protest from the ' deficit as well as from the surplus areas. In view of 
the strength and unanimity of the opposition the Government of India postponed 
the introduction of free trade in other parts of India and cahed the 
Third All-India Food Conference. That conference met on the 7th Julv, 
emphatically rejected free trade, and recommended that the Basic Plan should 
be continued with such adjustments of quotas as might be necessary The 
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Government of India accepted its views and rejected free trade “as a policy 
which was not to be considered except as an objective for the return to 
normal conditions”. At the same time, a Food Grains Policy Committee was 
set up, consisting of non-officials, and officials representing the Central Govern- 
ment as well as Provincial and State Governments. The recommendations 
of this Committee, which covered the whole range of the problems of supply 
and distribution of foodgrains, were accepted almost in entirety by all the 
Governments concerned. The fundamental principles of policy and administra- 
tion were firmly laid down and the country as a whole proceeded to build 
up the system of food administration which is functoining today. 

32. Free trade in the Eastern Eegion continued a little longer. On the 
9th July 1943, the Government of India issued instructions to the efiect that 
first, Bengal should not be isolated by the re -imposition of provincial barriers 
until the revised Basic Plan based on the reassessed figures had been drawn up 
and had come into effective operation, and, secondly, the Governments of the 
Eastern Begion must be prepared for the continuance of the existing condi- 
tions, that is free trade, until the Government of India decided that supplies to 
Bengal had begun to move in accordance with the programme laid down in the 
revised Basic Plan. On the 15th July these instructions were modified and it was 
laid down that first, free trade contracts for export from one province to another 
would be valid provided the date of such contracts was not later than the 8th 
July 1943, and secondly, no free trade contracts requiring export from one pro- 
vince to another, which ^ had been executed between the 9th July and 31st 
July, would be valid unless approved by the appropriate authority in the 
province in which the purchase had been made. The Government of Bengal 
protested strongly against these modifications, and urged that their effect would 
be to deprive Bengal of all supplies from the other provinces in the Begion 
with effect from the 9th July, although the allotments under the revised Basic 
Plan had not begun to move. 

33. Although, as a result of an agreement with the Bihar Government in 
regard to the movement of foodgrains contracted for export during the free trade 
period, the embargo round Bihar was re-imposed with effect from the 31st July 
1943, formal orders restoring to the Governments of Assam, Bengal, Bihar, and 
Orissa, powers under sTib-rule 2 of rule 81 of the Defence of India Buies 
were not issued till August. The restoration took effect from the 16th of that 
month and from that date free trade in the Eastern Begion formally came to an 
end. In practice, it had ceased to operate from the middle of July. In 
restoring the powers imder the Defence of India Buies to the Provincial Gov- 
ernments the Government of India laid it down that valid contracts for export 
from one unit to another made under free trade conditions should be fully 
honoured, with no attempt to avoid them* in any way, and that the movement 
of foodgrains in the fulfilment of these contracts should not be hampered 

84. The net effect of free trade on supplies and prices of rice can now be 
described. 

(i) It has been estimated that during the free trade period 91,000 tons of 
foodgrains moved into Bengal from other parts of the Eastern Begion. Of these 
38,000 tons represented despatches out of purchases made by the Government 
of Bengal through their agent. 

(ii) The effect on prices in Bengal was negligible. The price of coarse rice 
in Calcutta had risen firom Bs, 21/1/- per maund on 3rd May 1943 to Bs. 30/10/- 
per maund on the 17th of that month — ^the day before tbe introduction 
pf free trade A considerable drop in prices on the first day of free trade ^vas 
reported but it proved to be momentary. The following table shows that, apart 
from a slight drop in the week immediately after the introduction of free trade, 



SUPPLIES FROM OUTSIDE BENGAL 


53 

the price continued to remain above Us. 30 a maund throughout the free trade 
period : 


Date 





Price 






Es. 

A. 

p. 

24th May 1943 





29 

2 

0 

31st ,, „ 





30 

6 

0 

7th June 1943 





31 

8 

0 

14th „ „ 





31 

10 

0 

21st „ 





31 

0 

0 

28th „ „ 





31 

0 

0 

7th July 1943 





30 

8 

0 

14th „ 





30 

8 

0 

21st „ 





30 

11 

0 

28th „ 





31 

3 

0 

2nd August 1943 . 





31 

5 

0 


Prices in some of the districts of Bengal were higher than in Calcutta and 
in a tew cases touched Bs. 40 a maund. 

(iii) While prices in Bengal did not fail, prices in the other provinces of tue 
Eastern Eegion rose steeply. Eor instance, the price of rice in Bihar 
during the week ending 12th May varied between Rs. 8/12/- to Es. 9/4/- a 
maund, whereas during the week ending July 12th, it rose to Es. 23 and Bs. 25 
a maund. 

Again, in Orissa, in the Balasore District, the price rose to Es. 24 a maund 
within a few weeks of the introduction of free trade. 

35. The Third All-India Eood Conference had recommended that the Basic 
Plan should continue with such adjustments of quotas as might be necessary. 
The revised Plan was announced by the Government of India on the 27th 
July 1943. The original Plan provided for the delivery of the following 
quantities of rice to Bengal between July 1943 and November 1943: — 


July 



Tons 

43,300 

August • 

♦ • • 

• 

43,200 

September 

. 

. 

39,300 

October . 

. • 

. 

44,200 

November 

• 

• 

46,900 


Total 


216,900 


In place of this total of 216,900 tons, the revised Basic Plan gave Bengal 
15,000 tons of rice. In addition, Bengal w'as given 340,000 tons of wheat and 
wheat products, 46,000 tons of gram, and 40,000 tons of millets. The reaction 
in Bengal to this meagre allotment of rice was one of utter consternation. 
But, as the Government of India pointed out, the total surplus of rice declared 
by the administi’ations of the surplus areas was only 79,000 tons, and of this, 
Bengal had been given 15,000 tons. This allotment was, how^ever, considerably 
exceeded by the end of the year. 

36. The result of all the measures taken during the course of the year 
1943 was as follows; — . 

(a) The total quantity of rice despatched during 1943, on private as well 
as on Government account from other parts of India was 294,000 tons. 
Despatches from Orissa amounted to nearly 110,000 tons, from Bihar 52.000 
tons, from the Punjab 39,000 tons, from the Eastern States 32,000 tons, firom 
Sind 24,000 tons, from the Central Provinces 17,000 tons, from Assam 12,000 
tons, and the balance w'as made up of smaller quantities from other areas. 
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(b) The Bengal Government have told us that the despatches during 1943 
from outside Bengal according to railway receipts held by them amounted to 
177,000 tons. This includes purchases made during the free trade period by 
their agent but does not, of course, include arrivals in Bengal on private 
accoimt. 

(c) According to ‘‘trade’' statistics the total arrivals of rice in Bengal during 
1943, exclusive of rice in transit through Bengal, amounted to 264,000 tons.^ 
The net arrivals during each of the four quarters of the year are shown sepa- 
rately in the table below. 

(In thousands of tons) 


1st quarter 


. 

. 

. 

17 

2nd „ 

. 

. 

. 

. 

78 

3rd „ 

. 

. 

. 

. 

69 

4th „ 

• 

• 

• 

Total 

100 

264 


37. (i) The total quantity of wheat and wheat products despatched to 
Bengal during the year 1943 amounted to 373,000 tons, of which 222,000 tons 
were sent from the Punjab, 85,000 tons from the United Provinces, and 10,000 
tons from Sind. The imports from overseas amounted to 93,000 tons. 

(ii) The total arrivals in Bengal during the year amounted to 339.000 tons, 
thus — 


1st quarter 
2nd „ 

3rd „ 
4th „ 


(In thousands of tons) 
. . 26 
38 
99 
176 


Total . 339 


(iii) In addition to wheat, about 55,000 tons of millets were received from 
nther provinces during the year. The greater part came from the United 
Provinces. 

^Figures compiled by the Department of Commercial Intelligence and Statistics. 
The amount of net arrivals is smaller than that mentioned in Sub-para, (a). The difference is 
presumably due to goods in transit. 



OHAPTEE Vin— SUPPLY AND DISTEIBUTION IN iBENGAL 
A. — ^The “food deive'’ 

1. We bave seen that on the 11th March, the Government of Bengal^ having 
decided on de-controi, made a pubhc announcement declaring “that there 
is and will be no statutory maximum price for wholesale transactions in paddy 
and rice. Both cultivators and traders are free to bring their gram to the 
market without fear of having it taken from them at a price to which they 
do not agree. No trader who has declared his stock under the Foodgrains 
Control Order will be compelled to part with it below the prevailing market 
price It is clear that if the cultivator or the trader were free to bring his 
grain to the market, he was also free to withhold it from the market; in other 
words, hoarding was permissible. If grain was withheld from the market to 
any appreciable extent, prices were bound to go up, and it would be legitimate 
for the cultivator or the trader who had withheld his stocks to get the benefit 
of the higher price; in other words, he could profiteer. The Government of 
Bengal feared that this might happen, but they did not intend that it should, 
and hence they announced that “the clear abrogation of any vestige of price 
control in the primary wholesale market does not imply unrestricted profiteer- 
ing. Government's own operations as buyer and seller coupled with the 
removal of the blackmarket are, in their opinion, most likely to be successful 
in moderating prices at a reasonable level ; but to prevent buying at reckless 
prices by wealthy areas, the embargoes prohibiting the movement of paddy and 
rice from one area in the province to another will remain in force." Again, 
early in April, District Officers were instructed to impress upon stockholders, 
cultivators, and the public generally that peace-time stocks cannot be main- 
tained under the stress of war, and that “the maintenance of what might ordi- 
narily be regarded as a normal peace-time stock will not necessarily absolve 
the individual from the ofience of hoarding." Most of the embargoes referred 
to in the announcement of the 11th March were removed within a few weeks 
and experience proved that the operations of Government as buyer and seller 
were on too limited a scale to reduce prices to a reasonable level. The first 
major attempt to “break" the Calcutta market by imports from other provinces 
had also failed. Prices had risen; the price of rice was higher than what the 
poorer sections of the population could afford to pay and they vrere 
beginning to starve. 

2. This was* the situation when, at the end of April and early in May, the 
representatives of the Government of India and the Government of Bengal 
conferred in Calcutta and the decision was taken to introduce free trade in 
the Eastern Eegion. Another decision taken during these consultations was 
to launch a propaganda drive for the purpose of convincing the people thit 
the supply position did not justify the high prices prevailing. It was hoped that 
this propaganda, coinciding with the arrival of imports, would induce a freer flow 
of stocks into the market and bring down prices. These objects were not 
achieved, and the propaganda failed. 

3. In the first week of June, 1943 the Government of Bengal launched a 
province-wide '^'‘food drive" the objects of which were defined as follows: — 

“To ascertain the actual statistical position, to locate hoards, to stimulate 
the flow of grain from agriculturists to the markets, and to orsfanise distribu- 
tion of local surpluses as loans or by sales to those who were in need of food- 
grains." 


65 
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In March 1943 something of a similar nature had been considered as an 
alternative to de-control. It was not undertaken at the time, partly because 
it was believed that rural opinion would have regarded it essentially as an 
operation to drive food out of the rural areas into Calcutta and the towns, at 
a time when there was strong and in many eases violent opposition to^ the 
movement of grain from local areas. In June it was considered that conditions 
were more propitious because of the introduction of free trade in the Eastern 
Eegion. The feeling of isolation had lessened, Calcutta was in a position to 
draw on external markets, and a large aus crop was on the ground. The 
problem in the villages w’as the effective distribution of local resources, and for 
this purpose it was expected that the co-operation of influential villagers could 
be relied upon. 

In carrying out the drive the entire province, with the exception of 
Calcutta and the municipalities of Howrah and Bally, was divided into 
units consisting of two unions in the case of rural areas and a municipal 
ward or block comprising 3,500 or 4,000 houses in the case of urban areas. 
Each unit was further sub-divided into sub-units consisting of a village or a 
group of villages. In urban areas a sub-unit consisted approximate^ of 100 
houses. Each unit was put in charge of a squad consisting of one officer, 4 
official subordinates, and 4 non-officials. They were given instructions to 
organize sub-unit committees, each committee to consist of 12 members who 
were elected, as far as possible, by the residents in the sub-unit concerned. 
Under the supervision of the squad in charge, the committee of each sub unit was 
made responsible for undertaMng a systematic house to house inquiry to 
discover the quantities of rice, paddy, and other foodgrains held by each family, 
as well as the requirements of that family, according to a pres'^ribed scale, 
for the period from the 16th June to the 31st December 1943. The intention 
was that a complete balance sheet for each sub-unit should be prepared showing 
the food stocks in hand, the amounts likely to be received from the aus 
harvest, the actual requirements of each family, and the balance avail- 
able on the 16th June. The committees were then to use their influence to 
prevail upon persons holding surplus stocks to sell or lend, directlv or through 
the committee, to those who' either had nothing or dfd not have enough. 

4. It was also laid down that the stocks of traders who had not taken 
out licences under the Foodgrains Control Order, or who had- not declared, or 
had mis-declared, their stocks were to be requisitioned. Further, traders who 
had declared their stocks correctly but were either withholding them from bhe 
raarket, or refraining from importing stocks into deficit areas, with the inten- 
tion of keeping local prices high, were to he severely warned that if they did 
not release substantial quantities for sale at reasonable intervals, or persisted 
in refraining from importing supplies in reasonable quantities, their licences 
would be cancelled, and their stocks requisitioned. Again, 25 per cent 
of all stocks in excess of 300 maunds found with any individual owner, whether 
a trader or agriculturist, was to be requisitioned. Further, District Officers were 
given discretion to requisition from agricultural stocks whatever quantities 
they considered necessary, provided the unit was left self-sufficient in food. 
The stocks obtained by requisirioning were 23,000 tons of rice and 18,000 tons 
of paddy. 

^ 5, The Government of Bengal have informed us that the real value of the 
drive was that it succeeded in securing a considerable dissemination of local 
iiesources, in demonstrating that the sum total of all stocks that could be 
traced was insufficient to keep the province going without lar^re scale heln from 
other parts of India and in putting the administration into touch with village 
oomniittees. It was hoped that this contact would enable the administration to 
secure the help of village leaders in matters relating to food. 
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6. The statistical results of tiie food drive show that the enc[uiries 
covered stocks held by nearly 10 million families consisting of 56 million 
members. The stocks held by them were estimated at one million 
tons. But there was a consensus of opinion that stocks had been under-esti- 
mated and that this uiider-estimation was partly due to concealment. The 
extent of the under-estimation camiot be reliably ascertained. The Bengal 
Grovernment assumed that it was about 25 per cent. If this assumption is 
correct, the stocks on the 16th June 1943, together with the estimated yield of 
the aus crop then on the ground, fell short of the requirements of the popu- 
lation up to the end of the year, by about one million tons. It may be that 
the stocks which were under-stated or concealed were larger than''25 per cent. 
01 the ascertained stocks; but unless thqy were considerably larger than the 
ascertained stocks it is evident that there must have been some deficiency. 
We are inclined therefore to regard the results of the food drive as consistent 

opinion we have formed about the supply position during 

lo4o. 

7. A feature of the drive which evoked considerable criticism at the time 
was the exclusion of Calcutta and Howrah. The substance of the criticism 
was that, as ample warning had of necessity to be given of the drive, large 
stocks were transferred to Calcutta from the districts and that the Government 
had thereby played into the hands of, and extended protection to, big hoarders 
and profiteers. The Bengal Government have explained that the exclusion of 
Calcutta and Howrah was due to the fact that the administrative resources 
of the province were inadequate to cope with simultaneous operations in the 
districts as well as in Calcutta and Howrah. The suggestion that large stocks 
were removed from the districts to Calcutta is not supported by the record 
of quantities of rice which arrived in Calcutta by rail or river steamer from 
Bengal districts during the months March to July, 1943. The figures are as 
follows : — 


Month 



Tons 

March 

• 

. 

13,383 

April 


. 

13,824 

May 


. 

14,267 

Jime 

. 

. 

13,483 

July 

• 

. 

7,914 


These figures do not, of course, include imports into Calcutta by country 
boat but in view of the difficulties which vrere experienced in boat transport, 
it is hardly likely that large quantities were despatched in that way. 

8. In the first week of July it was decided that a food drive in Calcutta 
and Howrah should be undertaken. The scope of the operations in these two 
cities was somewhat different from that of the rural food drive and was more 
in the nature of a food census. The object was to ascertain the actual statis- 
tical position and, incidentally, to locate any hoards or stocks held in contra- 
vention of the Foodgrains Control Order. It was no part of this plan to 
stimulate distribution. For the purpose of the census, the population was 
divided into three main categories, namely, (i) big merchants and traders with 
stocks known or likely to be over 2,000 maunds; (ii) medium merchants and 
traders with stocks between 200 and 2,000 maunds; (iii) all others, includmg 
house-holders, ' small retailers, and shops, with stocks generally expected to 
be under 200 maunds. In the case of the third category, the census was 
carried out through the agency of a staff of about 2,000, recruited partly from 
non-officials and partly from officers drawn from Government Departments. 
Enquiries in respect of the second category were made by the local police, 
and in the case of the first by the intelligence staff of the Civil Supplies 
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Department. The result of the census showed that the total stocks held in 
Calcutta and Howrah were: — 


Tons 


Rice 

Paddy- 

Wheat 

Dhal 


30,226 

2,980 

8,678 

18,660 


With regard to this result the Bengal Government stated that **as anticipated, 
there was no large-scale hoarding by consumers and that the stocks held by 
traders are in close accord with the figures they had declared''. 


B. Be-storation of controls and the procurement of the Aus crop. 


9. On the 11th March 1943, the crisis had developed so far that it forced 
the Bengal Government to decide on de-control. This meant a withdrawal 
from the course which Bengal, in common with many other areas in the 
country, had been following from about the middle of 1942. De-control, within 
Bengal, failed to resolve the crisis and this led to free trade in the Eastern 
Begion. This was another step away from control. Free trade also did not 
resolve the crisis in Bengal .and caused prices to rise steeply over wider areas. 
Finally, the original policy was restored, and the country as a whole moved 
forward to the system of controlled supply and distribution which is function- 
ing today. 

10. In Bengal the food drive in June, providing as it did for the requisi- 
tioning of stocks in excess of 300 maunds, was the first step towards the 
reversal of the policy of de-control. The next step was taken in August. In 
that month the Bengal Government announced their decision to fix statutory 
maximum prices for rice and paddy on a descending scale. The rates fixed 
were Bs. 30 a maund for rice and Bs. 15 a maund for paddy between the 
28th August and 9th September; Bs. 24 a maund for rice and Bs. 12/8/- a 
maund for paddy between the 10th September and 20th September; and Bs. 20 
a maund for rice and Bs. 10 a maund for paddy with effect from the 25th 
September onwards.^ At the same time, the Government announced their 
decision to buy all rice and paddy offered to them by agriculturists or traders 
at local market rates or at the statutory maximum prices, whichever were 
lower. In addition Government decided to embark on active purchasing 
operations with a view to procuring as much as possible of the stocks coming 
on the market. For this purpose nine purchasing agents were selected from 
among the rice traders in Calcutta and each agent was allotted one or more 
of the 20 districts selected for the purchase operations. Exports were per- 
mitted from six of these districts, purchases in the remaining 14 districts 
being reserved principally for the relief of deficit pockets within those districts. 
T'oe aim was to purchase about 213,000 tons in the six surplus districts, and 
to export 174.000 tons out of this amount to deficit districts. 

11. The scheme w^as not a success, the total amount procured being only 
23,900 tons of rice and about 38,600 tons of paddy. Prices did not come down 
appreciably and black-markets prevailed. The Government of Bengal attributed 
the failure principally to three causes. The most serious was the widespread 
reluctance on the part of agriculturists to place their stocks on the market, 
coupled with the disinclination of the trade to operate under control. Another 
reason was the unexpected delay of about a week in putting the scheme into 
operation, at a time when every day counted, pending the conclusion of financial 
arrangements with the Imperial Bank. This meant that the agents who should 


generous margin between the price of paddy and rice was intended to put a pre- 
xnmm on rice. Aus paddy is difficult to handle, its nuttnrn i** low and it wss considered that 
there was advantage in encouraging the production and sale of hand-potmded rice. 
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bave been operating in the districts on the 28th August when the statutory price 
first came into force, did not reach the districts till the 8th of September, "that 
IS, only two days before the drop in the statutory price of lice from Bs. 80 to 
Es. 24 a maund, and of paddy from Es. 15 to Es. 12/8/- a maund. Large quanti- 
ties or rice and paddy changed hands di^ng the interval preceding this fall ia 
p^rice and Government’s agents could only collect a fraction of the crop which 
had already been sold. Finally, there were delays in the districts in keeping 
the agents supplied with funds. 

C. Distribution of Supplies 

12, In Section C of Chapter V we described the growth of the arrangements 
in Greater Calcutta for the distribution of supplies through private employers’ 
shops to a large section of the population at subsidized rates, and how’ similar 
arrangements had been made by the Central and Provincial Governments, Bail- 
ways, etc. We also referred to the emergence of ‘'controlled shops” through 
w^hieh supplies purchased by Government were distributed at controlled prices 
in limited quantities to the general population. At first there were 50 of these* 
shops; they were later increased to 100. Early in January 1943, aft*er the air 
raids, a scheme for the distribution of supplies through “approved markets*' 
was brought into operation. At the outset their number was 25. It w^as 
later increased to 37 and the number of shops in these markets selected for 
the distribution of Government supplies was ultimately 257. The difference" 
between shops in approved markets and controlled shops — the latter were out- 
side the markets — ^was that the limit of individual sales was 5 seers in Uie* 
case of the former and 2 seers, in the case of the latter. 1 Both classes of 
shops were under an obligation to sell at retail prices fixed by Government. 
Anybody could purchase from a controlled shop if he was prepared to stand* 
in a queue and wait, perhaps for hours. Great difficulty was experienced ia 
supervising these shops and controlling the queues, which grew longer and 
longer, and towards the end of June 1943 it was decided that all ai't'cles, the* 
supply of which was under Government control, should be distributed through* 
centres directly controlled by Government, aud not through private shops. This 
decision, how'ever, did not come into effect as progress in opening these centres 
was slow, and by the beginning of September only 25 had been started. 

18. The retail price of rice sold from controlled shops was originally fixed 
at 6 annas per seer but -was raised to 8 annas towards the end of August 1943. 
As regards supplies of rice for distribution through employers’ shops, in April 
1943 the price charged to the employer was fixed at Bs. 20 a maund. After* 
the introduction of free trade, the price charged was the price at which the 
Government agent was buying in the Calcutta market. This was again changed 
in i^ugust, when statutory maximum prices were fixed, in relation to the statu- 
tory maximum wholesale price in force on the day of transfer. As regards- 
wheat, the procedure was different. Wheat was sold outright to the mills which 
were under an obligation not to dispose of flour and atta except to persons 
approved by Government, The prices at which the mills sold their products' 
were fixed on the basis of the price charged by Government for the wheat, and 
retail prices were determined with reference to the ex-mill prices. 

14. During 1943 the population of Calcutta drew its supplies from three 
categories of shops, first the ordinary retail shops, secondly, the ‘‘controlled' 
shops^’, including in this category the shops in the “anproved markets" 
and Government distribution centres, and thirdly, the shops maintained by 
the employers of those large sections of the population of Greater Calcutta* 
which came to be knovm as the “essential services and industrial priorities”, 
or for short, “the priority classes”. The ordinary shopkeepers pui'chssed their 
supnlies in the open market and sold their stocks at the market prices P’^e- 
vailing from time to time. They were uncontrolled and received no supplies 


1 One Seer=2*06 lb. 
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from Gro-vernmenti. The ‘'controlled shops” received their supplies from 
Government, and the supplies for the employers’ shops were obtained in part 
by purchases in the open market and in part from Government. Government 
obtained their supplies partly by purchases within the province, partly from 
outside Bengal under the Eescue and Basic Plan arrangements and through 
their purchasing agent during the free trade period, and to a small extent 
by purchases from the trade in Calcutta. A certain amount was also obtained 
by requisitioning. The supplies which passed through the hands of Govern- 
ment in Calcutta were distributed in three ways: by despatches to deficit 
‘districts, by deliveries to controlled shops, and by issue to employers’ organiza- 
tions. 

15. There is no reliable information about the quantities of rice and 
paddy held in stock in Calcutta at the beginning of the year 1943. 
The Foodgraii^s Control Order had been brought into force on the 15th Decein- 
her 1942, but it was not efficiently enforced. We know, however, from the 
statistics of rail-borne and sea-borne trade that the net imports into the Cal- 
cutta Trade Block were 304,000 tons during 1941, and only 115,000 tons during 
1942. The area served by supplies received into the Calcutta Trade Block 
does not correspond exactly with the area of Greater Calcutta which is now 
under rationing. It is not, therefore, possible to estimate accurately the 
a^mual rice requirements of the area served by the imports into the Calcutta 
Trade Block, but it may be safely assumed that they are between 200,000 and 
'250,000 tons. On this assumption the net imports into the Calcutta Trade Block 
during 1942 were much below actual requirements. The stocks held on the 
1st J anuary 1943 must therefore have been considerably smaller than those held 
on the 1st January 1942. 

16. The following table shows the net imports into the Calcutta Tirade Block 
from outside Bengal, imports from Bengal districts, exports to* Bengal districts 
rand the net quantities retained in Calcutta of rice and paddy in terms of rice 
during 1943: — 


(Thousands of tons) 


Period 

Net imports 
from outside 
Bengal 

Imports 
from Bengal 
districts 

Export to 
Bengal 
districts 

Net retention 
in the 
Calcutta 
Trade 
Block 

1st quarter ..... 

7 

32 

7 

32 

■2nd 

61 

47 

9 

89 

■5rd 

52 

22 

13 

61 

-4th 

86 

21 

16 

92 


196 

122 

44 

274 


The figures for the first quarter clearly indicate the severity of the crisis 
through which Calcutta was passing during the first three months of 1943. 
Het arrivals during the two months of January and February amounted in 
■all only to about 14,000 tons and those for the whole quarter were equivalent 
only to about six weeks’ supply. During this period stocks were being con- 
sumed and not replaced. Hence the pressure on the supply position which 
led to the decision to de-control prices of rice early in March. In the second 
quarter supplies improved considerably. This was due to the assistance given 
by Orissa, the increase in the flow of supplies from Bengal itself owing to 
de-control, and the introduction of free trade in the Eastern Eegion. During 
■the third quarter, supplies decreased in comparison with the previous quarter; 
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this was due to smaller supplies from the districts of Bengal. The increase 
in the last quarter is accounted for by the larger supplies reaching Bengal 
under the Basic Plan. 

17. The following figures show the arrivals on Government account of rice 
in Calcutta and the manner in which the Provincial Government disposed ol 
these supplies : — 


(Thousands of tons) 



1st 

quarter 

2nd 

quarter 

3rd 

quarter 

4th 

quarter 

Arrivals on Government account 

23 


36 

87 

Despatches to the districts^ 

2 

15 

19 

28 

Deliveries to employers* organiza- 
tions and for essential services 

17 

36 

18 

20 

Deliveries to controlled shops and 
approved markets 

7 

18 

14 1 

11 

Total despatches and deliveries . 

26 

69 j 

.1 j 

59 


During the first three quarters, the total amount distributed by Government 
exceeded the total arrivals on Government account. The difierence was made 
up of private stocks which were either requisitioned or purchased. It was only 
in the fourth quarter that arrivals exceeded the amounts distributed. 

18. Paragraph 16 of Appendix Y shows the quantities of rice, wheat, wheat- 
products, and millets despatched to the different districts from Government 
stocks in Calcutta. In addition to these supplies the districts also received 
consignments of rice direct from other provinces, and District Ofl&cers supple- 
mented their resources by local purchases and requisitioning. It will he 
recalled that 41,000 tons of rice and paddy were obtained by requisitioning 
during the ‘food drive’. We calculate that about 60,000 to 70,000 tons of rice 
were received in the districts direct from other provinces but we do not know 
what proportion of this quantity was received on Government account. The 
stocks which passed through the hands of the District Officers were used to 
meet the requirements of the essential services, and for distribution to the 
general public. Distribution to the general public was done partly by wholesale 
and retail dealers who sold at prices fixed by Government, and partly through 
cheap grain shops, of which a large number was opened for the sale of grain 
at subsidized rates to the public. 

19. From August onwards, large supplies of grain, despatched on Govern- 
ment account from outside the province, began to arrive in Calcutta. During 
the last quarter of the year, the quantity of rice received was more than twice 
that received during the preceding quarter, and during the same period 176,000 
tons of wheat arrived, a quantity approximately equivalent to total arrivals 
during the preceding 9 months. In addition, considerable quantities of millets 
were despatched to Calcutta. The arrivals of these supplies found the Bengal 
Government completely unprepared as regards the supervisory staff, transport 
vehicles, and storage accommodation necessary for the reception of the grain 
and its despatch to places where it was needed- Towards the end of the year, 
grain was stocked m the open, covered by tarpaulins, in the Eoyal Botanical 
Gardens owing to lack of more satisfactory arrangements. In some districts 
there was a similar failure in organization. A number of witnesses referred 
to stocks of aus paddy which lay for a long time undistributed in Jessore. The 

^These figixres are not comparable with thefiguresimder column 4 of the statement in 
para. 17 above, for reasons mentioned in paragraph 13 of AppeBdix V. 
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Bengal Government have provided us with accounts of tie storage of grain in 
the Jdoyai Botamcal Gardens and Jessore, of which resumes wiii be found in 
annexures II and HI respectively to Appendix V. Extracts from a report ot 
the Bengal Government regarding storage and distribution generally, are given 
in Annexure I to Appendix in a later section of tne report, nave our- 
selves commented critically on storage and transport arrangements during the 
famine. 


D. The Army comes to the a:d of the civil authorities 

20. The general course of the famine and the mortality rate have been 
described in other sections of our report. During the months August to October, 
the number of deaths was 100 per cent, or more in excess of the average. 
Numerous deaths from starvation occurred and epidemic diseases were widely 
prevalent. Famine victims left their villages in thousands arid wandered into 
towns and cities, particularly into Calcutta. Belief measures failed to supply 
and distribute food and prevent starvation, and the medical and public health 
situation was out of hand. 

His Excellency the Viceroy, Lord Wavell, visited Bengal at the end of 
October 1943, when the famine was at its height, and as a result of his visit, 
military assistance was given to the civil authorities in Bengal. The he'p pro- 
vided by the Army was in three forms: first, officers were loaned to assist 
the headquarters staff of the Department of Civil Supplies in organizing and 
^controlling the movement of foodstuffs from Calcutta to distribution points 
within the province ; secondly, troops were allotted to assist the civil authorities 
in moving and distributing supplies in the districts; thirdly, military medical 
officers were seconded to organize medical and public health relief, and military 
hospital units and mobile medical units were placed at the disposal of the pro- 
vince and located where the need was greatest. The co-operation of the Army 
in medical and public health work will be described in Part II. 

21. Advance parties of the troops reached the famine areas by 11th Novem- 
ber and the main bodies — ^their strength amounted to several thousands arriv- 

ed between the 19th and 27th of that month. The arrival of the troops effected 
an immediate improvement. By the third week of November, 8,000 tons had 
been distributed with military assistance and by the middle of December, 24,000 
tons had been handled by the troops. The main tasks on which the military 
units were employed were the provision of motor transport vehicles for the 
carriage of bulk supplies to district distribution centres and the transport of 
supplies from those centres to the villages, the loading and unloading of food- 
stuffs at transhipment and distribution points, the provision of personnel 
to assist the civil authorities at distribution points, the escort of convoys, 
and the sruarding of dumps of foodstuffs. One of the first tasks under- 
taken by the Army on arrival was to assist the civil authorities in Calcutta in 
the distribution of food. The troops willingly turned themselves into temporary 
coolies for the loadmg and unloading of thousands of maunds of rice. Military 
guards and escorts were placed on trains and river steamers in order to help the 
Director of Movements in ascertaining where delays and ''bottlenecks’^ were 
occurring. In districts best served by water-ways, travelling shops were placed 
on boats, and supplies thus taken to villa<^es situated far from the usupI routes. 
IJnanned patrols were also organized to visit distant villages and to report upon 
their economic condition, so that adequate measures could be taken to meet 
their requirements. The extent of the work carried out bv the military units 
can be srana'ed by the faei that the total anantitv of foodgrains handled between 

the arrival of the troons in November 1943 and their withdrawal in March 

April 1944 amounted to over 70,000 tons and the mileage covered bv motor 
transport to 836,000 miles. 
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22. The Army also carried out demonstrations with the object of popularising 
alternative foods to rice. Small parties of troops were despatched to the dis- 
tricts to show the people the correct way to prepare millets for consumption, and 
in certain areas some success was achieved in the popularization of hajra as a 
food. The Eoyal Engineers improved communications for motor transport by 
the construction of pile bridges, the reconstruction of ferries, the improvement 
of river crossings, and the strengthening of existing bridges and culverts. Again, 
salvage operations were undertaken for the recovery and repair of boats col- 
lected at reception centres under the Denial Scheme of 1942. Over 2,000 
boats were re-conditioned and made available for the distribution of foodgrains. 
With the onset of the cold weather many among the poorer sections of the 
population were in dire need of blankets and warm clothing. This was also a 
matter in which the Arnay rendered great assistance. By the middle of Decem- 
ber 600 tons of warm clothing had been despatched to the worst affected areas. 
Out of this total, 100 tons were flown to East Bengal by the United States 
Army Air Eorce. 


E. Calcutta Eationing 

23. From the description we have given of the arrangements in force for 
the distribution of supplies in Calcutta, it will be obvious that the city was 
not rationed. The ordinary retail shops were entirely uncontrolled. The 
supplies available for distribution ‘ through the controlled shops were limited 
and attempts to supervise the working of these shops were not successful. The 
provision of supplies by Government to employers' organizations and by the 
latter to individual concerns was regulated in the manner which we now proceed 
to describe. 

24. In the earlier stages of the Bengal Chamber of Commerce Foodstuffs 
Scheme, the requirements of each participating employer were assessed by 
the employer himself and supplies were made by the Chamber accordingly. 
This continued till early in 1943, when, because of the increasing difficulty 
in obtaining supplies, a greater degree of uniformity was? brought about. The 
arrangement finally adopted was to supply employers’ grain shops with 5 seers 
of rice per week per head of the average daily labour force. An exception was 
made in the case of engineering works, including dockyards, and public utility 
concerns, where the supply was assessed at the rate of 7 seers per week per 
employee. This was considered necessary as the employers concerned were 
bound by an arrangement whereby each employee should be given, at controTed 
prices, the estimated requirements of each adult worker, one adult dependant 
and two children; and it was thought undesirable, in the interests of industrial 
peace, to reduce this below 7 seers except under conditions of extreme neces- 
sity. A further factor which justified the additional quantity was that the 
concerns which were supplied at the rate of 5 seers per week per employee, 
included in their labour force a percentage of women entitled to draw their 
rations from the employers' shops. When this rice ration was decided upon 
no alia was available and it was not until early in May 1943 that atfa became 
available in sufficient quantity to allow a cut of 50 per cent in the rice ration. 
There were also many occasions when, owing to the shortage of alia and rice, 
reduced issues had to he made by the Chamber to the participating employers' 
sbons, and by the latter to their employees with consequent discontent and 
hardship. 

25. During 1943 the total of all foodstuffs, excluding purchases by the indi- 
vidual firms, handled by the Chamber amounted to about 129,000 tons at a 
cost of approximately Es. 7 crores. Out of this, rice amounted to about 55,000 
tons and wheat and wheat products to approximately 47,000 tons. Of the 
total of 55,000 tons of rice, roughly one half was purchased from the Food- 
grains Purchasing Officer of the Bengal Government, and the other half in the 
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open market. From January to May 1943 the total stocks of rice held by the 
Chamber and the employers’ organizations connected with the Chamber exceed- 
ed two weeks’ supply only once and that was in the month of March. During 
the remainder of the year, the stocks were at a higher level but they never 
exceeded more than six weeks’ supply. 

26. We have described in some detail the Bengal Chamber of Commerce 
Scheme Because it catered for the largest number of employees. But as we 
pointed out in paragraph 20 of Chapter V, similar arrangements were in opera- 
tion for the benefit of employees of other Chambers of Commerce, the Central 
and Provincial Governmentsj Eailways, etc. While the ration scales adopted 
by the priority employers varied and were in some cases on the high side, the 
actual supplies from Government stocks were insufficient to allow them to 
implement the adopted scales. The scale adopted by the Directorate of 
Civil Supplies was 34 seers of grain a week for each adult employee, and 
the objective was to make supplies at this level available on the one hand 
to the priority employers for their employees, and on the other to controded 
shops and approved markets lor the rest of the population. 

27. We shall explain later in the report our view that, if effective prepara- 
tions had been made in 1943 for the introduction of rationing in Calcutta, the 
crisis would not have begun as early as it did, nor would it then have developed 
as quickly as it did. The failure to introduce rationing at any time during 
1943 added greatly to the difi&culties encountered by the Government in 
coping with the emergency throughout that year. We now proceed to give 
an account of the endeavours to introduce rationing during 1948. 

28. In October 1942 the Central Government addressed a letter to 
Provincial Governments and asked them to examine the practicability of work- 
ing a system of individual rationing in respect of rice. By the beginning of 
the year 1943, however, the general food position had deteriorated and the 
need for rationing of all important foodgrains (not only rice) in the larger cities 
and towns was becoming more and more obvious. The Government of India, 
thereupon again addressed the Provincial Governments advising them to pre- 
pare for the rationing of all the main foodgrains in important urban areas. At 
that time, although most of the provinces were examining the matter, little 
actual progress had been made except in Bombay, where, in view of the pre- 
carious position of the food supply for Bombay city and other towns, the Gov- 
ernment had already taken preparatory steps towards the introduction of urban 
rationing. Pull rationing was introduced in Bombay city early in May 1943. 

29. At the beginning of February 1948, the Government of Bengal placed 
an officer on special duty to prepare a scheme for the organization of food and 
fuel distribution in Calcutta and its adjoining industrial area. The draft scheme, 
the report on which was completed by the middle of March, provided for the 
full rationing in Calcutta and the surrounding industrial area, of foodgrains, 
pulses, sugar, kerosene oil, salt, and mustard oil, on the basis of ration cards, 
issued to individual messing units. In April and May a considerable amount of 
preparatory work was accomplished. The Bengal Food and Fuel Distribution 
Inquiries Order, the Bengal Food and Fuel Eetail Trade Eetums Order and the 
Bengal Eesidential and Catering Establishments Food and Fuel Inquiry Order, 
were passed. The Controller and the Pood Executive Officers were appointed 
and the enumeration of 'messing units was completed by the end of May. 

30. At this stage further administrative preparations were interrupted by a 
change of plan. The scheme under preparation provided for over- all rationing 
irrespective of income. Towards the end of 'June, however, it was decided in 
regard to rice to adopt 'what may be described as a low income preferential 
scheme. ^ Under this scheme, instead of over-all rationing, the rice ration was 
limited 'to the supply of one seer of rice per head per week at subsidized rates 
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to persons with an income of Es. 20 or less a month. We have been informed 
that the reason for this change was that the Government were not in a position 
to ensure that supplies for over-all rationing would be available. At the same 
time it was decided that the distribution of all articles the supply of which was 
controlled by Government should be through Government distribution centres and 
not through private shops. Progress in the opening of these centres was, how- 
ever, slow and by 3rd September only 25 had been started. Another change in 
policy was made in the middle of August. On the recommendation of the 
Eationing Adviser to the Government of India, it was decided to abandon the 
preferential” rationing scheme and to introduce, as quickly as possible, a com- 
prehensive scheme for the rationing of Greater Calcutta on the basis of ration 
cards for individuals as opposed to messing units. It was not, ho^vever, until 
the 31st January 1944, that rationing came into force in the city of Calcutta and 
certain neighbouring municipalities, and not until the 1st May 1944 that it was 
extended to the whole of Greater Calcutta. 

One of the reasons for this delay was ihe insistence of the Bengal Govern- 
ment on the exclusion of the ordinary retail trader from the distribution arrange- 
ments. On the 2fst December 1943, the Government of India directed the 
Bengal Government, under Section 126-A of the Government of India Act, 
that the number of retail shops under the direct control and management of 
the Provincial Government should be not more than 450, and that the remainder 
should be licensed retail shops, owned and managed by selected private traders. 

The Government of Bengal were also directed that there shall be set up 
and operating not later than the 31st January 1944 at least 1.000 retail centres 
for the distribution of rationed foodstuffs in addition to shops operated by^ 
industrial concerns for their employees. 



CHAPTEE IX.— BELIEF 

1. In this chapter we. propose to consider the impact of the famine on the 
•life of the population of Bengal and the relief measures taken to reduce its 
violence. Medical relief will be described in Part II. There is, however, 
no clear-cut line of distinction between medical and non-medical relief. 
In a famine such as that which afflicted Bengal, any steps taken to provide 
-food or the means to purchase food, or to restore social and economic life to 
normal, affect the health situation, and, on the other hand, health measures 
are equally necessary to mitigate the effects of famine and hasten social and 
economic recovery. The present chapter and the chapters dealing with health 
measures should, therefore, be regarded as complementary. 

A. — The cyclone 

2. The Midnapore cyclone, which took place some 8 months previous to 
the famine, produced severe distress in the affected areas, which had not 
recovered from the first disaster when stricken by the second. In this part of 
fce province famine conditions and economic disorganization preceded their 
appearance elsew’here. Belief measures had to be taken in Midnapore from the 
.time of the cyclone onwards, and these merged into the broader measures of 
■famine relief initiated at a later stage. The Midnapore cyclone and its 
■effects v/ere an integral part of the general calamity and it is unnecessary for 
present purposes to draw a distinction between cyclone relief and famine relief. 

3. The cyclone did very serious damage, which has been referred to in 
'another section of our report. Some 14,500 people and 190,000 cattle were 
iilled and dwellings, food-stores, and crops destroyed over a wide area. Corpses 
and ruins littered the countryside. Military units in the area, who themselves 
suffered some loss of life, took the initiative in the clearance of debris and the 
removal of the dead. Immediate measures to succour the survivors were called 
'for. Belief parties bringing food, water, and medical supplies were despatched 
from Calcutta and a special medical staff was appointed under the Director of 
'Public Health. On November 11th the Bevenue Secretary was appointed as 
.Additional Commissioner of the Division concerned, to direct and co-ordinate 
irelief, 

A. Between November 1942 and the end of May 1943, over two crores of 
rupees (Bs. 2,00,00,000) were spent on relief in the affected areas. About one- 
quurter of this sum was distributed as gratuitous relief while the remainder was 
used in the granting of agricultural loans, and in test relief. ^ Expenditure on 
relief was increased in the subsequent period when the effects of the general 
famine reinforced those of the cyclone. Homes for children and infants were 
opened. Fishermen in the coastal areas were helped with free grants of money 
for boats, nets, etc., and with loans the total amount of which amounted to 
Bs. 1,29,000. Officers in the Departments of Irrigation, Agriculture, and Edu- 
cation visited the devastated areas to report on the damage caused and the 
fneasures needed for reconstruction. 

5. The Midnapore cyclone was in fact a very serious catastrophe, if over- 
sliadowed by the greater one which followed. While the measures undertaken 
afforded considerable relief, recovery was far from complete by the middle of 
1943. Operations in the affected areas provided some experience of famine relief 

* iTest relief means relief in the form of payment f)r work. Toe d^tinction maint^Jinei 
in fome other provinces between Tes^ Works and Famine ReMef Works is not observed in 
|)rac*ioe in Bengal. 
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r<rfnd its difficulties, but there is little evidence that this was made use of at 
later stage. Eeports of voluntary workers on the cyclone-damaged areas contain 
many complaints of confusion, lack of co-ordination, and unnecessary delays in 
relief work, of a very similar nature to those made during the major famine. 

6. One point must be emphasized in connection with the Midnapore cyclone 
.and the widespread destruction which resulted. An additional burden of worry 
and responsibility was thrown on the administration by a natural calamity at a 
time when all its energies were needed to deal with the darkening food situation 
throughout the province. 

B- — Conditions produced by the famine 

7. We must now turn to the gTeat famine of 1943. In previous chapters W'e 
have described the shortage of rice supplies and the rise in prices which pre- 
vented a considerable section of the population from obtaining its staple iood 
Beiore discussing relief measures it is necessary to give the reader some idea of 
the eSect of famine on the life of the community and the extent of the task to 
he faced in the provision of relief and the subsequent rehabilitation of the 
affected population. 

8. In chapter II a brief account has been given of the economy of rural 
Bengal in which it is shown that about half the families in the rural areas, 
^depending wholly or mainly on the cultivation of land, hold less than 2 acres 
•or are landless. Of these, some 2 million families — about 10 million people-^ 
are dependent mainly or entirely on agricultural wages. In addition, there are 
.artisans such as potters, carpenters, basket-makers, weavers, etc., who depend 
mainly upon their trade for their livelihood and generally speaking are not 
themselves producers of food. And lastly, there are in each village indigent 
peqple who, for various reasons, depend wholly or partially on charity. A 
considerable proportion of the rural population lives on the margin of subsist- 
ence, with few or no reserves of grain, money or other assets. As prices rose in 
the early part of 1943, non-producers were the first to suffer. Village charity, 
■customarily in the form of gifts of rice, dried up not only because rice was in short 
supply but also because it had become such an expensive commodity. These 
•dependent on charity were thus soon reduced to starvation. Village labourers 
and artisans, at a somewhat higher economic level, sold their domestic utensils, 
•ornaments, parts of their dwellings such as doors, windows and corrugated irou 
sheets, trade implements, clothes and domestic animals if they had any — sold 
iiidee<? anything on which money could be raised — ^to more fortunate neighbours 
at cut-throat prices. They reduced their food intake by degrees to make their 
dwindling reserves of money and food last as long as possible. As the famine 
developed, numerous small holders were reduced to the same straits. With the 
rise of prices early in the year, many were tempted to sell their stocks at prices 
which seemed at the time prodigious, but w^ere in fact low in - comparison -with 
prices prevailing in subsequent months. They hoped to re-purchase rice later 
for their own needs at lower prices, but actually prices soon soared far beyond their 
reach. Faced with starvation, many sold their land and other possessions to 
obtain money to buy^ rice, but with continually rising prices the proceeds of the 
sale could ward off hunger for only a brief period. 

9. Larger landholders .benefited from the situatiout since they could sell 
most of their rice at an enormous profit and keep sufficient for themselves and 
their families. But the cultivator of a holding below a certain size was not in 
this happy position. It has been said that small holders wffio possessed less 
than 5 bighas of land (1*7 acres) were vulnerable and usually forced to sell 
house and land and look for food elsewhere. This we consider to be on over 
statement, but there can be no doubt that many small holders w^ere compelled to 
sell their land. 
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10. The famine thus principally afeeted one section of the community — the 
poorer classes in rural areas. It is impossible to estimate the percentage of the 
rural population that su^ered; possibly it was about one-tenth. The amount of 
distress differed, of course, from district to district. Well-to-do people in country 
areas were not short of food and rice dealers and merchants prospered. The 
industrial population of Greater Calcutta was assured of its food supply through- 
out the famine, and while some of the urban lower middle classes found it 
dijfficult to obtain an adequate diet, there was no starvation amongst them. It 
should be clearly understood that the greater part of the population of Bengal 
did not suffer from lack of food in 1943. 

11. Those who found themselves unable to buy food reacted to the situation 
In various ways. Some remained in their villages and starved there. Many 
men left home in search of work, particularly on military projects, leaving their 
families behind. As things worsened, many thousands of people left their 
homes and wandered across the countryside in the direction of towns or cities 
where they hoped to obtain food. The existence in various urban centres of 
controlled food shops, at which rice was available at lower prices, and later of 
relief kitchens providing free food encouraged the migration. The greatest flow 
was tow’ards Calcutta. The Calcutta destitutes came mainly from the 24-Parganas, 
while nearly all the rest belonged to Midnapore and other districts not far 
removed from the capital. Many travelled by train without tickets and stations 
on railway lines south of Calcutta were thronged by starving crowds waiting 
for transport. Some destitutes living in villages near Calcutta came daily by 
train to the city to obtain food at relief kitchens and returned home by night. 
iNIigration of destitutes towards other centres in Bengal also occurred, though 
on a smaller scale. No figures are available as to what proportion of the 
population affected left home. While many thousands migrated, it is probable 
that the majority of famine victims remained in their villages. 

12. Famine and migration led to much family disintegration. Husbands 
deserted wdves and wives husbands; elderly dependants were left behind in the 
villages ; babies and young children w^'ere sometimes abandoned. According to a 
sample survey carried out in Calcutta during the latter half of 1943, some 
breaking up of the family had occurred in about half the destitute population 
which reached the city. 

ir?. The famine stricken population made little attempt to loot food ^shops 
and stores, and there was no organized rioting. The lack of violence can be 
explained Jn various ways. In general, famine victims belonged to the poorer 
classes and were accustomed to accept misfortune passively. The migrating 
crowds came from different villages and there was no corporate spirit amongst 
them to initiate any concerted move to obtain food by violent means. Lastly, 
and most important, the famine victims were soon reduced to a state of debility 
which prevented vigorous action. There was a very serious rise in the number 
of dacoities reported in Bengal in 1943. Thefts of rice, particularly from boats, 
%ere very common and in certain areas its transport was attended by consider- 
able risk. It appears, however, that the dacoits were not in general famine 
victims, but usually cirdinary thieves taking advantage of the prevailing situa- 
tion. Bice had become a very valuable commodity, selling at a high price, and 
hence well worth stealing. Violence and looting on the part of famine victims 
was thus not one of the problems with which the authorities had to deal. 

14. The situation was further complicated by the fact that famine victims 
rapidly became physically weak and a prey to epidemic and other disease, by 
the difficulty of obtaining and transporting the necessary food supplies, and by 
the lack of sufficient and satisfactory staff for employment on relief work. 
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C. — ^Belief measures 

1. General: 

15. During the early part of 1943 the bulk of relief expenditure was devoted 
to relief in the cyclone -affected areas, which was further extended later in the 
year.^ Beports of growing distress were received from Commissioners and Collec- 
tors in many parts of the province during the first 6 months of 1943. Belief 
operations, however, were undertaken only on a limited scale. How distress 
gi’ew during the period, and how widespread it was, can be seen from the 
summary of reports from Commissioners and Collectors given in Appendix VL 
At the beginning of June a confidential circular was issued to Collectors indicat- 
ing that famine might have to be declared and requesting them to report to 
Government on the position in their districts. This was followed towards the 
and of the month by a letter in which Collectors were asked to forward detailed 
demands for funds for relief. The object of these enquiries was to obtain 
information on which the relief policy of Government could be based. Beplies, 
received about the middle of July, shoTved the situation to be grave. 

In the same month District Officers in Chittagong and Noakhali, where the 
famine had already started, w^ere authorised to employ whatever relief staff was 
necessary and an allotment for gratuitous relief was sanctioned. Food kitchens 
were opened in these districts at about this time. In June 1943, the Govern- 
ment of India were approached for financial help to meet the obligations of 
relief. In February 1944, the Government of India gave the Government of 
Bengal Bs. 3,00,00,000 for ‘'Famine and Behabilitation”.! 

16. During the first quarter of the year relief was given mainly in the form of 
agricultural loans. Expenditure under this head during the second quarter, in 
districts other than the cyclone-affected districts, was quadrupled and a consi- 
derable sum was spent on test relief. Gratuitous relief was on a small 
•scale at this stage. During July the amount of money allotted for relief in 
general was reduced, since it was reported that the agricultural operations were 
proceeding on a large scale in all parts of the province and that the demand for 
labour had increased. From August onwards, however, large allotments were 
made for all forms of relief, with the emphasis on gratuitous relief. The total 
sum sanctioned for the latter during the second half of the year was in the 
neighbourhood of Bs. 1,80,00,000. 

17. In August it became abundantly clear that Bengal was in the grip of a 
great famine and that relief on a very wide scale was necessary. Commissioners 
and Collectors were called to a conference in Calcutta on August 14th, 15th and 
16th, and were given instructions by the Government. On August 18th Gov- 
ernment issued a memorandum on the relief of distress in which the necessity for 
“speedy and resolute action’' w^as emphasized. District Officers were 'instructed 
to set up food kitchens at once and funds were made available for this purpose. 
It was pointed out that “relief work was of such paramount importance that 
it must take precedence over the ordinary duties of the administration", A 
circular issued by the Bevenue Department on August 20th described in detail 
the relief measures to be taken and the administrative procedure to be adopted. 
Belief could be given in any of the following w^ays : — 

(a) Gratuitous relief in the form of gruel, uncooked foodgrains and cash. 

(b) Wages for test relief in kind or cash. 

(c) Agricultural loans for — 

(i) maintenance — in kind or cash. 

(ii) purchase of cattle — ^in cash. 

(iii) agricultural operations in kind or cash. 

(d) Sale of foodgrains at cheap rates to the poor, 

^Thi8 has been since increased to half the direct cost of the famine, subject to a maxunuKI 
of Rs, 10,00.00,000. 
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Union relief committees were to be established, the unit of relief being the 
Union. Collectors were instructed to forward requisition lists for food and other 
essentials, but they were urged to use local resources as far as possible. As 
regards staff, the circular pointed out that the Government could not arrange* 
for the deputation of extra staff for relief work and that District Officers would 
consequently have to find the necessary workers from amongst the staff employed 
in their respective districts. The duties of those employed on relief work 
were defined in detail. The circular also laid down the prices to be charged by 
the Civil Supplies Department for rice and other food sent to districts. In 
practice, however, the issue /of these instructicms w^as not accompanied by the 
adequate provision of food and funds, with the result that the relief measures 
taken failed to prevent distress and death on a large scale. 

18. At the end of September a senior I.C.S. officer w'as appoint- 
ed Belief Commissioner. He was not given the plenary powers of a Famine* 
Commissioner but was an inspecting and reporting officer only, ranking as an 
additional member of the Board of Eevenue. In practice the Belief Commis- 
sioner had to issue local orders in much the same way as prescribed in the* 
Famine Code in the case of a Famine Commissioner. He had, however, no 
control over food supplies, which was vested in the Civil Supplies Department. 
In January 1944 he was given the pow'ers of a Secretary to Government. 

From October 1942 to March 1944, Es. 7,42,00,000 was allotted for various 
forms of relief. Of this about Bs. 2,94,00,000 was used for agricultural loans, 
Es. 3,03,00,000 for gratuitous relief and Es. 1,45,00,000 for test relief. 

II. Food Kitchens: 

19. The provision of cooked food to starving people w^as the most important 
relief measure during the acute stages of the famine. In November 1943 the 
total number of food kitchens reached 6,625. Of these, 551 were financed* and rum 
by private relief organizations, 4,469 by Government, while the remainder w^ere 
subsidized by government but run by other agencies. Most of the kitchens 
Were opened after the issue in August of the circulars giving instructions aboul 
relief measures. From December 1943 onwards the food kitchens were gradually- 
closed down and homeless and indigent people were housed and fed in work- 
houses, destitute homes, and orphanages. 

III. Cliotliiing: 

20. Some of the destitutes were clothed in rags. Others had no clothes ai> 
all. The majority of destitute children w’ere naked. During the sultry months 
of summer and autumn, this state of affairs did not perhaps occasion much 
additional suffering. It was clear, however, that supplies of clothes and cover- 
ings were needed not only for protection against the colder weather which 
begins in November, but also to restore decency and self-respect. Clothes 
totalling l,600,00t) pieces and some 600,000 blankets were distriBffted by Gov- 
ernment through official and non-official relief agencies. The la'tter were supplied 
with clothes or blankets free or at half j)rice. 

IV. Relief in Calcutta: 

21. Calcutta presented a special problem of relief. The migration of desti- 
tutes to the Capital, from July and August onwards, has already been described. 
It was reckoned that in the middle ^of October the number in Calcutta rose to 
nearly 100,000. In the early weeks of the famine, there was some individual 
distribution of food by the charitable. Destitutes in Calcutta begged for food 
and sought for scraps even in refuse bins. They flocked round military and 
hotel kitchens to get such food as they could. They lay on pavements even 
iin the busiest parts of the city, and corpses became a familiar sight. Com- 

i daints of delay and inefficiency were made against the authorities responsible 
or the removal and disposal of corpses. It was at this stage that moat of 
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the gruesome photographs of famine victims were taken, which, when published 
111 the “Statesman” and subsequently in new’spapers and journals in England 
and America, familiarised the world with the horrors of the Bengal famine. In 
publishing such photographs for the first time the “Statesman”, we consider^ 
rendered a valuable public service. 

22. The opening of free kitchens, and famine hospitals and wards, had 
some visible effect on the situation. In September a small daily ration of 
cooked food became available to all destitutes for the asking. Meals were given 
at the same time of the day in all kitchens, to prevent destitutes from getting 
more than one meal. The destitutes tended to gather in the neighbourhood of 
kitchens, sitting or lying on the pavements throughout most of the day and 
night. The influx of famine victims created a serious sanitary problem in the 
city. 

23. The relief authorities were impressed by the necessity of getting the desti- 
tutes out of Calcutta and back to their villages. A special officer was placed in 
charge of relief work in Calcutta (the Relief Co-ordination Officer) and plans were 
formulated along the following lines. The first necessary step was to collect desti- 
tutes from the streets and put them iu poor-houses or destitute homes in the 
city, those requiring medicah attention being sent to hospitals. This involved 
the establishment of suitable homes and the development of hospital services. 
Next, it was proposed to create a ring of famine camps round Calcutta to which 
destitutes could be sent in the first stage of their homew^ard journey ; these would 
also serve the purpose of diverting fresh swarms of destitutes en route to the 
city. Since people could not be sent back to their villages unless food wa® 
available for them there, the scheme included the provision of poor-houses and 
kitchens in the rural areas concerned, to prevent the starvation of the people on 
return to their villages - 

24. In practice the scheme did not work altogether smoothly. There was at 
first difficulty in finding suitable accommodation in Calcutta, which was partially 
solved when a hmt&e area capable of accommodating several thousand people 
was placed at the disposal of the relief authorities by the Calcutta Improvement 
Trust. Camps constructed for evacuation in the event of air raids were available 
outside Calcutta, but these lay mostly to the north, wEereas the great majority 
of destitutes came from the south. New camps had, therefore, to be established 
and the usual obstacles imposed by lack of transport and shortage of materials 
circumvented. Operations in Calcutta were hindered by the weak and diseased 
state of the famine-stricken population and their reluctance to enter Govern- 
ment institutions. Malicious rumours were spread about the motives of Got- 
ernment in collecting the destitutes. Eurther, the destitutes had acquired a 
“wandering habit” and resented confinement in camps. Many, placed under 
control, absconded if opportunity occurred. The peculiar mental condition 
induced by lack of food, to which reference is made in Chapter II of Part II, 
reduced their amenability to restraint. The following passage from the evidence 
of a witness concerned in famine relief illustrates some of the difficulties 
encountered in dealing with the destitute population: 

“Sickness of the population very much complicated the arrangements. There* 
was mental demoralization which followed and it made our problem very difficult* 
The wandering habit amongst the childi’en was difficult to stop. Famine 
orphairage? had to have prison rooms. Children — skin and bone — had got into 
the habit of feeding like dogs. You tried to give them a decent meal but they 
w'ould break away and start wandering about and eat filth. You had to lock 
them up in a special room. They would come to normal after they had been 
ied and kept for a fortnight in a decent manner. They would not wander then* 
They developed the mentality of wandering.” 

Some force was used in collecting destitutes from the streets and unpleasant 
scenes occurred. In the early stages the task of removal was entrusted to* 
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the police and the arrival of a police lorry in a street crowded with destitutes 
would be a signal for their rapid and noisy dispersal. Towards the middle of 
October, some 15 lorries were made available to the relief authorities, and res- 
ponsible Government officers, accompanied whenever possible by non-official 
volunteers, toured the streets and collected destitutes by more persuasive and 
gentle means. 

25. Beference has already been made to the disruption of family ties which 
occurred when the destitutes left their homes and wandered into towns and 
cities. In the confusion prevailing in the Capital, further family separations took 
place. When people were picked up on the streets and taken to hospitals and 
homes, members of the family left behind would usually have no idea where to 
look for them and the latter would be equally at a loss. A special officer was 
appointed to undertake the re-uniting of separated families. The nature of his 
task, and the steps taken, are illustrated in the following account given by a 
witness : 

*Tn Calcutta people were very often picked up from the food kitchen centres 
and brought to the poor-houses. There some woman would complain that she 
had lost her child and that her husband had gone away. When we picked up 
people under compulsion it very often happened that some persons were separ- 
ated from their relations. What we did in the end was to set apart one poor- 
house in Calcutta to which we sent all the people who were separated from their 
relatives. Such persons were sent to that particular poor house and when they 
were there picked out their lost relatives. Besides if anybody in the street said 
that his daughter or wife was lost he was told to go to that particular poor-house 
and find her.'* 

26 By the end of November 1943, the majority of destitutes had left Calcutta 
and had returned to their villages. Tt was estimated that during the relief 
operations, over 55,000 people were received in destitute homes and camps. The 
relief organization employed a paid staff of nearly 1,500. Actually a very con- 
siderable proportion of the destitute population did not leave the city via the 
Government organization. When it became known that a good aman crop was 
on the ground numerous destitutes found their way home on their own account. 
A few thousands remained in relief institutions in Calcutta and throughout 1944 
there was a steady influx of small numbers of vagrants and beggars, including 
people reduced to penury by the famine, who required institutional relief. But 
in general Calcutta had returned to normal by December 1943. 

V. Relief in the distriots: 

27. It is not easy to give a general account of famine relief work in rural 
Bengal, since the urgency of the famine situation, and the extent and efficiency 
of relief measures, differed from district to district. The availability of supplies, 
the size of the district, the personality of the District Magistrate — all these 
affected in various w^ays the provision of relief and the degree of success attained. 
Comprehensive relief measures Tvere first undertaken in the Chittagong district, 
in which a serious situation was reported as early as January 1943. Distress 
first became evident in the town of Chittagong and was temporarily relieved, 
during the early months of the year, by requisitioning supplies of rice from 
big cultivators in the southern parts of the district. Some 15,000 to 20,000 
maunds were requisitioned. In April a scheme for supplying a ration of rice to 
the poor in Chittagong towm was instituted. 

In rural Chittagong famine became imminent in February and March. Test 
relief works were opened in April and vrere attended by large numbers of 
women. Thousands of men left their families to work on military projects. It 
became evident, how^ever, that work and wages alone could not prevent famine. 
Food was required. Free kitchens were opened in Chittagong in May, the first 
in Bengal. Credit for initiating this system of relief, later to be extended 
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to most of the province, is due to the Circle Officer of Eouzan. Supplies of 
food for relief of various kinds were obtained with great difficulty. Some were 
secured by local purchase and requisitioning and in July, during the free trade 
period, 50,000 maunds were purchased in Assam. During the later months of 
the year supplies received through the Department of Civil Supplies relieved 
the situation. It has been estimated that about 100,000 people, out of a popula- 
tion of 2 millions, received a small ration of cooked food at the free kitchens. 

28. Mortality in Chittagong was high during the early months of the famine, 
reaching its peak in July and August. During the remaining months of 1943 
it declined and by June 1944 had returned to the normal level. In Tipperah, on 
the other hand, where the famine began a few weeks later than in Chittagong, 
the peak in mortality was not reached until December, when the number of 
deaths was 272 per cent in excess of the quinquennial average. Throughout 
the first six months of 1944 mortality remained high in Tipperah. In this dis- 
trict relief operations compared unfavourably with those in Chittagong, chiefiy 
owing to lack of supplies. In October 1943 it was reported that food could not 
be provided for kitchens, that relief was intermittent and scanty, and that 
cases of emaciation and deaths from starvation were numerous. The contrasting 
mortality trends in Tipperah and Chittagong can unquestionably be related to 
the adequacy of relief. 

29. In Taridpur, where famine was severe, great difficulty was experienced in 
the running of food kitchens owing to scarcity of supplies, lack of transpor!:, 
and corruption on the part of local officials in charge. Workhouses providing 
food and shelter were established at an early stage to replace the kitchens, and 
this measure proved a success. Another step was the rationing of towns and of 
■a number of villages. 

A Co-operative Community Scheme, embracing some 20 villages, was initiat- 
-ed by the District Magistrate. This involved the pooling of the food resources 
of each village. Each family in the villages participated and was given a 
ration card ensuring its own. supplies. No food was allowed to be sent out of 
the villages until their own needs were satisfied. 

In Dacca city a local rationing scheme was organized by a public-spirited 
Judge. This helped to eke out the limited supplies of rice available and assisted 
not only the poor, but also middle class families, to obtain food during the famine. 

30. Each district had in fact its own difficulties to contend with. In some 
districts the situation was got under control fairly rapidly; in others confusion, 
inefficiency, and lack of transport and supplies hindered the provision of relief. 
Medical and public health measures were an essential part of relief and here 
.again there were different degrees of achievement. The general course of 
relief was approximately as follows: As the famine developed, inefiective 
.attempts were made to relieve distress by agricultural loans, test relief, and 
gratuitous relief as mone3^ on a small scale. Test works, w’hich were mainly 
under the administration of District Boards, were unsatisfactory in many areas. 
No measu^d task was exacted, supervision was lax, and there was great waste 
of public money. When the famine reached its height, the main problem was 
to obtain supplies of food, either locally or through the Government, and distri- 
bute them to the needy through free kitchens. Belatively small amounts of 
dry gi’ain were issued. At this stage destitutes flocked into towns in the 
districts, as into Calcutta, and similar scenes were enacted, though on a 
smaller scale. By degrees food was provided and acute starvation diminished, 
relief in many areas being hastened in November and December by the help of 
the military transport organization. With the arrival of the harvest, and the 
increase in, and accelerated transport of, provincial supplies, food and work 
became available for the survivors. Free kitchens were replaced by work- 
houses and orphanages which provided food and shelter for famine victims who 
remained destitute and homeless. Complete recovery did not, however, follow 
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the relief of starvation. The death rate from epidemic disease remained high 
for many months and the satisfactory rehabilitation of the classes in the popu- 
lation most affected by the famine is an extensive problem which will be dis- 
cussed in a later chapter. 

VI. Work of non-olficial relief organisations: 

31. Many noii-of&cial bodies participated in relief work. In Calcutta, 
40 food kitchens were run by such bodies, and several hundreds were opened in 
districts. Numerous cheap canteens and centres for the issue of free doles of 
uncooked food were also established by voluntary organizations. The latter 
were allowed to buy food for distribution through the Department of Civil 
Supplies at controlled prices. Most of the gruel issued in Calcutta was cooked 
in Government kitchens, 7 in number, and distributed to Government and 
voluntary kitchens. Some of ithe voluntary organizations made their own 
arrangements about food supplies. Charitable organizations assisted in the 
distribution of milk and cloth, and at a later stage of the famine some of them 
played a useful part in establishing and running homes and orphanages. 

32. At the end of September a Belief Co-ordinating Committee was set up 
by Government, including representatives of voluntary relief agencies and some 
representatives of the press. The Belief Co-ordination Officer had the task of 
co-ordinating the work of non-official agencies in Calcutta, where there waii 
some overlapping of charitable activities. Some voluntary organizations were 
reluctant to combine in relief work. The fact that some had political affiliations 
did not facilitate co-operation but all communities benefited equally from the 
distribution of voluntary relief. The criticism has been made that non-official 
relief w^as concentrated in Calcutta to the exclusion of the districts. It was, 
however, natural that organizations centered in Calcutta should prefer to work 
in the city where voluntary workers and suitable premises were easily available. 
There was plenty of visible distress in Calcutta for charity to relieve. Actually 
valuable work was done in the districts by old-established non- official bodies 
with experience of work in villages and with a trained staff at their disposal. 
While it is invidious to draw distinctions, it may be said that the Commission 
heard from many quarters of the excellent work carried out by the Bamkrishna 
Mission in various rural areas. 

33. Complaints have been made, by various voluntary organizations, of lack 
of assistance and co-operation on the part of the Government. In paiticular 
it has been said that difficulties arose with regard to supplies of food for volun- 
tary relief work. Unquestionably there w^ere delays and some friction, inevit- 
able in the circumstances. But on the whole co-operation between the Govern- 
ment relief organization and the voluntary agencies seems to have been reason- 
ably satisfactory. 

Sard things have been said about the reluctance of the well-to^o to share 
surplus food with poorer neighbours. Many wdtnesses appearing before the Com- 
mission expressed bitter view's on this subject. There was unquestionably much 
callousness and indifference to suffeinng on the part of people who were them- 
selves in no danger of starvation. On the other hand, the appeal for gifts of 
money to support voluntary relief met with a generous response from the public 
in general in Bengal. Mention must also be made of contributions for famine 
relief received from other parts of India and also from abroad. 

The extent of distress was so great that relief on a wide scale could be pro- 
vided only by Goveniment action. The contribution made bv voliintarsr effort, 
could only be relatively small. It must, however,' be said that the voluntary 
organizations very materially assisted in the mitigation of suffering. 
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VII. Transport: 

34. The difficulties of transportiug food supplies to and within Bengal have 
been referred to in another chapter. Lack of transport, and defects in the- 
organization of whatever transport -was available, were serious obstacles to relief 
work in rural areas in the early stage of the famine. Until the arrival of the 
military in November 1943, it was, as put by one witness, “a case of makmg 
the best of a bad job with the limited transport available’'. When the army 
organization undertook the transport of food and medical and other supplies to 
the districts, the problem of relief was immediately simplified. 

VIII, Military assistance in relief: 

35. An account has already been given in chapter VIII, of the part played by" 
the military in the relief of the famine. In another chapter military co-operation 
in medical and public health ■work -will be described. Here we shall refer to the 
effect of military assistance in two spheres of relief. 

Officers and men were encouraged to visit and report on food kitchens, to 
see that food was satisfactorily prepared and that adequate accounts were main- 
tained. This acted as a check on corruption. Assistance given in another 
branch of relief — the distribution of clothing — ^is illustrated in the following 
passage from a report: 

** Civil arrangements were extremely slow in maturing and in many places 
much of the cold weather had passed before adequate supplies were made avail- 
able. The army did everything in its power to speed up the distribution of 
clothing and to ensure that as far as possible it was distributed to the most 
deserving cases. The utmost vigilance had to be maintained in the early stages, 
when there was mal-administration and it was not uncommon for District 
Board officials tg distribute clothing to their relations and friends who were in' 
a position to obtain them for themselves. ..4.rmy supervision helped to leetify 
this state of affairs". 

The relations between military and civil authorities in the application of relief 
ineasures, after some friction in the early stages, -were on the whole satisfactory.. 
The public appreciated the rescue work of the army and friendly relations were 
established. In general military participation was invaluable in restoring public 
confidence, shattered by the extent of the catastrophe, and in stimulating and^ 
improving famine relief work in all its aspects. 



CHAPTEE X— LOOKING BACK. 

A. — ^Preliminary remarks. 

1. The Famine Inquky Commission Ordinance has given us the task of deter- 
mining the causes of the food shortage in India generally, and particularly in 
Bengal. In the discharge of this duty, it is not enough merely to explain why 
there was a food shortage in Bengal as a whole; we must also explain why such 
a large number of the people of the province were deprived of their jhare of the 
supplies available — ^how in fact, the over-all shortage was converted into famine. 
As we look back on the events in Bengal during 1943, the high prices of that 
year clearly stand out as unprecedented, much more so, indeed, than the 
failure of the crop. Men, women, and children died, as much because they 
could not pay for the food they needed, as because food was not available. 
Why did this happen? Were the high prices an inevitable result of the under- 
lying scarcity? Or were they the result of an avoidable failure in price control 
and in the distribution of available supplies according to needs? We must 
.attempt to furnish answers to these questions. 

2. Such questions obviously cannot be answered merely by an arithmetical 
'^computation of supplies and requirements. We must examine the working of the 
machinery of the trade as it existed in Bengal before the shortage occurred, and 
determine whether it was capable of distributing supplies equitably in the cir- 
^cumstances which arose during 1943. If it was not, what were the measures 
'which were necessary and feasible for ensuring proper distribution? We must 
review' the measures whicK were actually taken and assess their effectiveness. 
If we conclude that, at the various stages in the crisis, the measures taken were 
inadequate or inappropriate, we must suggest what, in our opinion, would have 
been the correct action in the circumstances. 

3. With these objectives in mind, we shall now proceed to review^ critically 
iht course of events described in earlier chapters. We fully realise that we 
■are in a very different position from the men who in various spheres of authority 
had the responsibility for dealing with the crisis at it developed from day 
to day. As a result of our inquirie.s, w'e are in possession of information about 
the situation which was not available at the time. We have also had the advant- 
age of being able to ‘'look back'' and survey the effects of the policies adopted 
and the measures taken on the course of events. We are not unmindful of the 
saying “it is easy to be wise after the event". We would add that we have 
not always found it easy, in spite of the advantages of our position, to reach 
conclusions as to what would have been the most effective means of dealing 
with various crucial problems which arose during the famine. This has given 
us an understanding of the difficulties which Confronted those who had to take 
immediate decisions and give effect to them in the midst of the crisis. We 
should be sorry if, in any part of our critical review, we have conveyed the im- 
pression of not being fully aware of these difficulties. 

B. — ^The causes of the benoal famine. 

4. The crisis in Bengal which culminated in the famine began by the end 
of December 1942. The shortage of supplies developed rapidly in Greater 
Calcutta and became acute in March 1943. The measures taken by the Govern- 
ment of Bengal and the Government of India succeeded in averting a catas- 
trophe in Greater Calcutta. At the same time distress was developing more 
slowly but steadily in other parts of Bengal, and successive efforts to avoid a 
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disaster failed. Famine raged over large areas in the province and came to an. 
end only with the reaping of the aman crop in December 1943. 

5. On a review of all the facts which we have set out in earlier chapters, we 
are led to the following conclusions about the causes of the Bengal famine: — 

I. During 1943, there was a serious shortage in the totaL supply of rice 
available for consumption in Bengal as compared with the total suppiy normally 
available. This was due to 

(A) a shortage in the yield of the winter rice crop (aman) of 1942, com- 

bined wdth 

(B) a shortage in the stock of old rice carried forw’ard from 1942 to 1943. 

II. Out of the total supply available for consumption in Bengal, the pro- 
portionate requirements of large sections of the population w^ho normally buy 
their supplies from the market, either all the year round or during a part of the 
year, were not distributed to them at a price w^hich they could afford to pay. 
Thb was due to 

(A) the incapacity of the trade operating freely in response to supply and 

demand, to effect such a distribution in the conditions prevailing; 
and 

(B) the absence of that measure of control, by the (Bengal Government^ 

over producers, traders, and consumers in Bengal neeessar^^ for 
ensuring such a distribution. 

III. The supply of rice and wheat which, under normal conditions, would 
have been available to Bengal from sources external to the province, was not 
available during the closing months of 1942 and the early part of 1943. This 
w’as due to 

(xA.) the loss of imports of rice from Burma; and 

(B) the delay in the establishment of a system of planned movement of 
supplies from surplus provinces and states to deficit provinces and 
states. 

The supply position during 1943 has been discussed in Chapter III and in 
section A of chapter VI, and recapitulation is unnecessary. 'There is no doubt 
that shortage of supplies was a basic cause of the famine. We can put this 
in another way by saying that, if the amaji crop had been a good one, the 
famine w-ould not have occurred. With regard to the conclusions stated above 
about external supplies of rice and wheat, the non-availability of such imports 
during the period in question was a much less important factor in the causation 
of the total shortage than the failure of the aman crop and the depletion of 
reserve supplies. It was, however, an important factor in creating and main- 
taining a tendency to a rise in prices. 

The causes of the rise in the price of rice which, in combination with shortage, 
led to famine on a wide scale will be discussed in the sections which follow. 

C. — ’Higb. prices and failure of distribution 

6. In theory, it should have been possible to distribute the total supply, 
even if it fell short of normal requirements, in such a way that everyone got 
an equal share of it and none need have starved merely as a result of foregoing 
a small fraction of his normal food requirements. In theory, again, it should 
not have been impossible during 1943 to effect this distribution at a price not 
much in excess of that at which consumers obtained their supplies during the 
latter half of 1942. The cost of production and distribution had undergone no 
striking change in the meantime. It is true that the failure of the crop meant 
a diminution in the purchasing povrer of large sections of the rural population as 
compared with the preceding year. But this could have been met in the same 
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way as it had been met during 1941, namely, by the prOTision of relief to the 
affected classes through loans, wages on relief works, and gratuitous relief. 
Actually, fhe normal distribution of supplies did not take place, and in many 
parts of the province consumers could not obtain even a fraction of their 
requirements. Prices rose fantastically placing food above the reach of 
large numbers of people and rendering the usual form of relief largely iii' 
effective. 

7. What were the conditions prevailing in Bengal at the end of 1942 which 
prevented the distribution .of supplies at reasonable prices by normal un- 
restricted trade? They cannot be described in a single sentence for they include 
a series of inter-connected events which occurred during 1942, and the reactions 
of those events on the minds of sellers, (producers and traders) and buyers 
(traders and consumers). The events to which we refer have been described 
first in section D of chapter IV, where we have dealt with the disturbances 

-occurring in the rice markets of different parts of the country almost simulta- 
neously within a short time after the fall of Burma, secondly, in section B of 
chapter V, where w’e have described the course of events in the rice markets of 
Bengal at about the same time and before the failure of the aman crop, and 
thirdly, in section F of the same cliapter in which a description has been given 
•of the swift developments in 'Bengal which followed the failure of the aman 
crop. 

8. The initial phase of the disturbances in the rice markets in India "was the 
direct result of the fall of Burma. Until then, the movement of rice prices 
had been more subdued than that of wheat prices, even though the relation 
•between total supply and total demand was more unfavourable in the case 
•of rice than in the case of wheat. As long as the possibility of imports from 

Buima remained, there was little speculative activity in the rice markets. 
"When Burma fell and it became plain that the areas which were largely 
dependent on imports from "Burma, must obtain their supplies in India and 
■nowhere else, prices of rice rose suddenly and alarmingly. This was mainly due 
*to purchases in the rice producing areas for export to Western India, Travan- 
core, Cochin, and Ceylon. A reference to the figures in paragraph 3 of Chapter 
VTT shows that Western India, Tx’avaneore, and Cochin were the areas in India 
which were most severely hit by the loss of imports from Burma. The figures 
also indicate the w'eight of the additional demand which the fall of Burma 
threw on markets in India, most of which were themselves somewhat short of 
supplies because of the loss of imports from Burma. Unquestionably, the main 
"factor in the disturbances in the rice markets in the summer of 1942 was the 
demand from areas which depended largely on imports from Burma. 

9. Prices rose in the rice markets of India in the first instance because the . 
need of the buyers from the areas to which we have referred was urgent and 
sellers in the principal markets could demand a higher price. The latter in their 
turn had to secure supplies from the secondary markets more quickly and in 
larger quantities than usual, in order to meet further demands from the outside 
‘buyers. The merchants in the secondary markets were then in a position to 
demand and obtain higher prices for their stocks. The rise in prices w^hich 
was thus spreading could not be confined to the stocks which were purchased 
ior export; it affected all transactions in the principal and secondary markets. 
It is necessary at this stage to emphasize the sharply contradictory character 
of the reaction of the markets to rising prices in different conditions. A rise 
of prices w^hich is believed to ’be likely to continue influences the minds of 
■producers, traders, and consumers very differently from a rise of prices which 
is generally expected to be temporary. In the latter case, sellers — ^both pro- 
ducers and traders — are anxious to sell before prices fall; and buyers — both 
traders and consumers — ^reduce, so far as possible, the quantities they buy. 
'Such a reaction automatically corrects the temporary mal-adjustment between 
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the avaikble market supply and tlie demand which caused the upward move- 
ment in prices. If the rnal-adjustment is corrected by an increase in supply in 
the market and a reduction in demand, prices fall again. This does not, how- 
ever, happen when the rise in prices is sharp and unusual, and is also expected 
to continue. In these circumstances, it produces an exactly opposite reaction 
in the minds of buyers and sellers. Buyers are anxigus to buy before a further 
rise occurs and therefore increase their purchases, while sellers are reluctant 
to sell because they wait for still better prices. This further decreases the 
■supply available in the markets and increases the demand on the diminishing 
supply. Prices move up still further in consequence. This reinforces the fears 
of buyei's and the greed of sellers and intensifies the market disturbances. 
Given sufficient time for the psychology of greed and fear generated in this 
manner to penetrate, on the one hand, to the primary markets and the pro- 
ducers — the ultimate source of supply — and, on the other hand, to the retail 
shops and the consumers — the ultimate source of demand — prices may rise to 
such an extent that large sections of the population find themselves unable to 
buy. 

10. There is, therefore, no quantitative relation between the movement of 
prices and the volume of the additional demand which initiated the movement. 

I'nquestionabh , the volume of imports which was lost as a lesult of the fall of 
Burma and had to be met from the principal rice producing areas of India was 
ou'ly a very small proportion of the total supply in these areas. Nevertheless, 
it was the" diversion of the demand formerly met from Burma to the IncliaD 
markets which started the increase of prices in the summer of 1942. The 
extent of the rise was out of all proportion to the disturbing cause because 
of its repercussions on the local markets which we have deseiibed. There 
were also certain other factors during 1942 favourable to a steady rise in 
prices. The rise which had occurred during the war period had enabled the 
cultivators to meet their cash obligations by selling a smaller quantity of their 
iproduce than formerly. This meant that they were, in general, better able 
than before to wait for better prices by withholding supplies from the market. 
At the same time, the demand from a large class of consumers had become 
more effective. In many parts of the country, the assuring of supplies for 
labour engaged in industry, transport, and the essential services, became of 
primaiw importance for the prosecution of the war. Purchases were therefore 
being made by employers on their behalf. Also, in areas which were exposed 
to invasion or air raids, there was a sense of insecurity which reinforced the 
effect of the rise in prices and the uncertainty about supplies. Consumers 
became alarmed and, as far as their purses permitted, purchased and stocked 
more than they would have done in no-rmal conditions. 

11. This, we believe, is in broad ouliline the picture of what happened in 
1942, after the fall of Burma, in many provinces and states, including Bengal. 
The pressure of demand which arose in consequence of the loss of rice imports 
from Burma was only the first of the factors leading to disturbances in the 
markets and the rise in the price level. The disturbances developed in succes- 
sive phases until all the local markets were afieoted and not merely those in 
which purchases were being made for export. The various phases of the market 
disturbances were reached in different places at d'fferent times, and were of 
varving degi’ees of intensity, depending on vai'ious factors, such as the conditions 
of local supply and transport, the extent to which different areas were affected by 
war conditions — the threat of invasion or air raids or the speeding up of defence 
preparations — and they no doubt also varied to some extent with the general 
'psychology. 

12. Looking back, we have no doubt that in such conditions normal un-^ 
restricted trade operations could not ensure distribution at reasonable prices. 
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A breakdown in distribution could be averted only by an intervention of Gov- 
ernment, which would have the eSect of restoring public confidence and of 
demonstrating to producers and traders the determination and the ability of 
Government to prevent a further rise in prices, and of assuring traders and con- 
sumers that the flow of supplies would be maintained. We have also no doubt 
that it was this compelling^necessity which led a number of Provincial ^and State 
Governments to undertake at about the same time a series of measures in 
restraint of trade. The measures w’hich they adopted differed in several 
respects, but one measure was taken by all. Unusual exports were the original 
cause of the trouble. Control of exports was, therefore, the necessary first 
step in the attempt to control prices and ensure a satisfactory distribution oi 
supplies. It was, however, only the first step. Other measures were necessary 
in order, first, to deal with questions of price control and distribut’on within 
the province or state, and secondly, to ensure a flow of supplies from surplus 
provinces and states to deficit provinces and states. 

13. We must now turn to Bengal and consider the course of events within 
the province in the latter half of 1942. Prices in Bengal rose sharply in May 
and June 1942, and the Provincial Government issued an Order fixing maximum 
prices with efiect from the 1st July. This Order failed in its purpose but by 
the middle of September prices had steadied. It will be recalled that four 
factors helped in producing this improvement. First, a decrease in exports,, 
secondly, the judicious use of “denial’* stocks, thirdly, good rain in September 
and October, and fourthly, the decision not to enforce price control. All the 
markets in Bengal, however, had been affected and prices were well above the 
maxima prescribed by Government in July. The inability of Government to 
enforce price control had become manifest. Would prices begin moving up again 
or not? No one knew for certain — ^neither those who feared that prices would 
rise nor those who hoped that they would. Exports, though on a much reduced 
scale, were taking place. Perhaps the needs of other areas might compel Gov- 
ernment to allow larger exports, and in that case surely prices must rise. 
Markets in the province generally, and Calcutta markets in particular, were in 
a state of suspense about. the future when the cyclone struck the province and 
within a few weeks it became generally known that the aman crop would be a 
poor one. 

14. The suspense w’as ended. It was clear that prices must rise again and 
no one believed that Government could control them. The events that followed 
have been described in section F of chapter V. Prices rose rapidly and by 
January 1943 had reached levels never before known in Bengal. This rise in 
prices continued unchecked and converted a shortage of supply into a famine. 
The rise of prices, which we hold to be the second basic cause of the famine, 
was something more than the natural result of the shortage of supply which 
had occurred. It was the result of the belief of the producers, traders, and 
consumers in Bengal at the end of 1942 and the beginning of 1943 thal an 
ever-increasing rise in prices was inevitable and could not be prevented. This 
belief had been created, not only by the failure of the aman crop but by the 
entire course of events during 1942. 

D. — Control measures during 1942 

15. In this section we propose to consider whether any measures could have 
been taken by the Bengal Government during 1942 to resto^ confidence, and 
to prevent the steep rise in prices which took place at the end of the year. 

Statutory price control was a failure. At the time the Order was issued 
Government had no control over supplies and the only means of enforcing 
the Order was through the ordinary staff employed for the maintenance of law 
and order. It was not till August that the Director of Civil Supplies with a 
small staff was appointed. There was little information about the stocks held 
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by traders, for the Foodgrains Control Order not brought into force till 
December. In these circumstances, an attempt to control prices by the pres- 
cription of statutory maxima aggravated the situation by drmng stocks under- 
ground. The subsequent decision not to enforce the Order, while alleviating 
the difficulties which the Order created, advertized the inability of Govern- 
ment to control the markets. 

16. The control of exports and the use of “deniar' stocks were measures 
which had helped to ease the situation. Was it possible in the light of this 
experience to have taken further measures which would have prevented con- 
ditions deteriorating so rapidly in the latter half ot November and in December? 
In considering this question, it is useful to compare the course of events in 
Bengal and Madras during the months following the fall of Burma. Condi- 
tions in Madras were at this time somewhat similar to those in Bengal. Both 
were important rice producing areas and the over-all supply position was fairly 
satisfactory in both provinces; market conditions had been disturbed in sub- 
stantially the same way by similar causes; and control of exports was intro- 
duced at about the same time. The Government of Madras did not impose 
statutory price control. They proceeded instead to develop the control of 
exports into a Government monopoly of exports, and in September an official 
organization was set up in the principal surplus areas to undertake all buying 
for export outside tbe province. At the same time private buying for such 
export was stopped. Later the organization Tvas used for the purchase of 
supplies in the surplus areas for export to deficit areas within the provineev. 
This enabled the Government to maintain better control over the markets in 
the surplus areas and to introdu6e control over imports into deficit Areas. 
Early in the following year, monthly quotas were fixed by Government for all 
deficit areas of the province. These quotas could be purchased only by traders 
operating under official control, and purchases could be made only through the- 
official purchasing agency. 

17. The advantages of developing control on these lines were clearly indn 
cated by conditions in Bengal during 1942. Markets in Bengal were doniinated 
by conditions m Calcutta. Experience during tbe months of July and August 
had shown, first, that reliance could not be placed on the trade to bring supplies 
to Calcutta at prices considered reasonable by GoTernment; secondly, that the 
use of “denial” stocks had helped; and thirdly, that the absence of’adeou’te 
supplies had made it impossible to enforce maximum prices. There was also 
the circumstance that organized industry, in the effort to assure supplies 
for -its large labour force, was seeking the help of Government. Einallv 
there was the danger that air raids on Calcutta might seriously interfere 
with the flow of supplies to the city. We think that at this stage, that 
IS, m September, Government should have organized an adeojuate procur?- 
ment machinery with the object of maintaining supplies for Calcutta the 
heaviest deficit area in the province, and should have undertaken, certainly 
in Calcutta, rigorous and drastic enforcement of the Foodgrains Control Order 
The purchasing organization could also have undertaken the purchases of 
the limited amounts which were then being exported under permit and bv 
this means another disturbing element ih the situation woul^l have been 
removed. Larger supplies in the hands of Government would have enabled the 
system of controlled shops, which came into existence in September, to be 
expanded, and this might have paved the way for the introduction of ration- 
ing at a later date. It would also have been possible to make larger allocations 
to employers organizations, and thereby to have reduced the pressure on the 
market by wealthy buyers. Further, the enforcement of the Foodgrains 
Control Order would have provided accurate information about stocks, and 
would have enabled Government to watch and if necessary exercise control 
over the distribution of those stocks. If these measures had been adopted 
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by September and their scope and purpose clearly explained to the people, 
public confidence would have improved;.' the scope for speculative buying 
would have been curtailed, and competitive buying for the provision of supplies 
for Calcutta would have been greatly reduced. Indeed, in view of w^hat followed, 
it is now clear that September w^as a critical month in the development of the 
famine. The failure of price control had caused a loss of confidence in the 
ability of Government to control the markets, and it w^as important that Gov- 
ernment should demonstrate without delay their determination to prevent a 
further rise in price, and to assure traders and consumers that the fiow of 
supplies w^ould maintained. 

18. We do not wish to suggest that the Bengal Government were oblivious- 
to the need of obtaining control over supplies. They were not. At this time, 
how^ever, ideas had not crystallized as to the fonn foodgrain procurement 
.organizations in India should take, whether they should be under central 
4jr provincial control, or wdiether for rice they should be on a regional basis. 
The Provinces, wuth one or two exceptions, had not established purchasing 
iorganizations. The Government of Bengal favoured central control and in 
September 1942 were considering a scheme for * ‘making the whole of Assam, 
Bengal, Bihar, and Orissa into one producing region’', within which there 
should be '‘no restriction on the movement of rice except in gravest emer- 
gency or when possibilities of centralized control have broken down’’. The 
scheme also contemplated the establishment of a “Bice Commission, a small 
body of integrity and commercial experience, w^hose duty it would be to carry 
out the general instructions of the Central Government but who would be as 
completely free from Government influence in their actual business operations 
as is a statutory body such as the Port Commissioners or the Calcutta Im- 
.provement Trust”, The Government of India also at this time favoured the 
control of rice on a regional basis, and the Sixth Price Control Conference held 
.m Delhi in September 1942 recommended that the primary responsibility for 
.distribution within each region should be vested in the Begional Pxdce and Con- 
trol Board, operating either through its own machinery or through the machinery 
. of the Provincial Governments, subject to the direction of the Central Govern- 
ment. The idea of the regional control of rice was not proceeded with, but it 
'Was finally decided that the procurement organizations should be under pro- 
>yineial and not under central control. 


'IQ T^iete was also another reason which, no doubt, influenced the Gov- 
ernment of Bengal at the time. By September and October 1942 pnces had 
steadied themselves, and supplies and prices appeared to have reached a state 
ff equihbrium. The anxiety about the laek of rain had been relieved in August. 

the end of September and the beginning of October an average amm 
crop seemed assured. The aman crop -would be coimng on the market -mthm 
a fL months, and that would be the most favourable time for makmg purobases. 
Subsequent events unfortunately proved how quickly crop prospect can 
chLge owing to the vagaries of the weather, and how dangerous it is to delay 
tS action in regard to such a vital matter as food. There was however, a 
real danger of air raids upsetting the Calcutta market, as actually happ^ed 
towards lie end of December 1942. The province was also sMl in the frrat 
Une” and the feeling of insecurity which was so pronounced m the early months 
of 1942, o-wing to the rapid approach of the Japanese to the borders of the 
province, had not entirely disappeared It could not he ^ 

Sat ah danger had passed, and that Gover^ent might not once agam find 
themselves unable to maintain supplies at prices which they considered reason- 
able The only way of preventing such a situation developmg was by ^n^ol 
over suppHes, and that could only be assured by the operations of an efficient 
procurement organization. 
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20. W e are confident that it an efficient procurement- organization had 
been developed about September 1942, the crisis which began towards the end 
of 1942, would not have taken such a grave form. We have also said that we 
think Government should have taken steps to establish such an organization. 
We believe we are right in that view. It is true that prices had steadied them- 
selves about the middle of September, but it was impossible to say that all 
danger of disturbances in the markets had passed. The events of 1942 had 
shown how necessary it was for the Bengal Government to secure control of 
supplies. In these circumstances, we think that the wise course w^ould have 
been for Government to have recognized that it was inadvisable to wait for a 
decision whether the control of rice should be a central, provincial or regional 
responsibility, and that the proper course was to establish as quickly as possible 
their own procurement machinery. 

E. — ^Thb people and the government 

21. We now come to the beginning of 1943, and in the course of the 
following sections we shall consider what was done and should have been done 
to prevent or mitigate the famine which began in June and reached its height 
in the second half of the year. Eor this purpose we must first make clear our 
conception of the actual process of events, and thereby indicate the state of 
affairs which had to be remedied. What happened was that producers sold 
their rice as they thought fit at the best price they could obtain, or held it in 
the hope of still higher prices. Traders bought, held and sold with the object of 
obtaining maximum profits, and consumers who could afford it bought as much 
as they could and not as much as they needed. The results were on the one 
hand unprecedented profiteering and the enrichment of those on the right 
side of the fence; on the other, the rise of prices to fantastic heights and 
the death of perhaps one and a half million people. It has been reckoned that 
the amount of unusual profits made on the buying and selling of rice during 
1943, vras 150 crores.l We cannot vouch for the accuracy of this figure, but 
beyond question huge profits w’ere made. Very naturally, in the circumstances, 
there was great indignation against “profiteers, speculators, and hoarders*', to 
whose greed the famine was ascribed; while equally naturally the Government 
w’ere blamed for their failure to deal drastically with such enemies of society. 
Popular views about large profiteers who speculated and hoarded amid growing 
distress, and the inability of Government to control them, were indeed not 
without foundation. There were such profiteers, but they were not the. only 
culprits. 

22. Many witnesses appearing before us laid great stress on profiteering on 
the part of "traders, particularly large traders, and attached much less import- 
ance to the attitude and actions of the producer. They pointed to the negative 
results of the “Food Drive’* in June 1943 as evidence against the view that 
withholding of stocks by the producer played a part in causing the famine. 
Bepresentatives of the trade, on the other hand, maintained that stocks in the 
hands of traders were generally much lower during 1943 than in normal year's, 
and referred to the results of the food census in Calcutta and Howrah in support 
of this contention. They emphasized the reluctance of cultivators, large and 
small, to part with their produce. The fact is that a large section of the com- 

^ The details of this gruesome calculation are as follows : — 

Normally, about 4*5 million tons of rice and paddy in terms of rice pass through the 
markets and are bought by consumers in the course of the year. At I<*ast 5/6th of this 
quantity, or 3 • 75 million tons, must have been bought during 1943. Judging frotn the 
differences in the prices which prevailed during 1942, and those which prevail d during 1943, as 
well as the available statistics about prices which actually were paid during 1943, the average 
-difference was not less than Ks. 15 per maund or Rs. 400 per ton in round figures. Hence the 
figure of Rs. 150 crores as the excess price charged for 3*75 million tons during 1943. Thus 
•every death m the famine was balanced by roughly a thousand rupees of excess profit. 
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munity, including producers, traders, and consumers, contributed in varying 
degrees to the tragic outcome. The iiioveiiient of prices which” started in 1942: 
did not originate in the villages but by the end of the year producers as well 
as traders were infected by the unhealthy atmosphere of fear, greed, and specu- 
lation. At this point the upward movement of prices was resumed. The rise 
reflected the prevailing mood of producers as w'ell as of traders and consumers. 
Thereafter every producer who retained his surplus grain or sold it at prices 
much higher than those prevailing in the autumn of 1942, every trader who 
held back stocks in the hope of further gain or made a big profit on his sales, every 
consumer who held larger supplies than usual, helped in accelerating the rise 
in prices and in precipitating the final catastrophe. 

23. It is, therefore, clear that further deterioration in the situation as it 
existed at the beginning of 1943 w-ould have been prevented only by strict 
measures of control, aflecting not only traders and urban consumers but large 
numbers of producers in every part of the province. Further, such measures 
depended for their complete success on full popular co-operation and support. 
Unfortunately all this w^as lacking and co-operation w'as not obtained. We 
have no desire to enter current political controversies and shall confine ourselves 
to a brief discussion of the reasons for the lack of full co-operation between the 
G-cvernment and the people. 

24. Except for a few days in 1943, the legislature w^as functioning in Bengal 
and Ministers responsible to that legislature were in oflice.“ At no time, how- 
ever, was the Government so constituted as to command the support of all 
principal parties in the legislature. We have had the benefit of discussions with 
leading representatives of several of these parties, and all have told us that the 
emergency required an “all-party’' Government. This we have no doubt is 
correct. In a situation such as that arose in Bengal in 1942 and 1943, en- 
dangering the food supply and hence the very life of the people, it was clearly 
necessary that the measures taken by Government should receive the full 
support of public opinion. This was difficult w’hen counsels w^ere divided, and 
food administration was the subject of public controversy conducted on party 
lines. It was necessary that the leaders of the principal parties should all 
speak with one voice. We are convinced that political strife in Bengal was a 
serious obstacle to an effective attack on the problems created by high prices 
and food shortage. Ministries which were subjected to bitter assaults by their 
political opponents must have been hampered in their endeavour to take 
decisive action. The opposition parties, on the other hand, would ho doubt 
claim that their assaults weme justified, and that they themselves would have 
handled the food situation more efficiently than the G-overnment in office. We 
cannot pass judgment on these matters and confine ourselves to emphasizing 
the lack of unity in the political sphere. 

We have been informed that ' a series of attempts w^’ere made to form an 
“all-party Government” before and after the change of Ministry in March — 
April 1948. They all failed. We understand that the main reasons for the 
failure were, ^ first, the refusal of the Muslim League party in accordance with its 
all-India political policy, to join a go-vernment which included any Muslim who 
did not belong to the party, and secondly, the refusal of other principal parties 
either to join or support a government from which Muslim leaders, who did not 
belong to the Muslim League party, were excluded. 

2.5. The formation of an all-party Government was not, however, the only 
possible means of securing public confidence. The alternative would have been 
to establish an ad hoc advisory body consisting of representatives (including 
members of the legislature) of producers, traders, and consumers, to promote 
co-operation between the administration and the public. Such bodies have 
been set up in several other provinces, and have helped' governments to reach 
satisfactory decisions on food policy and obtain popular support in executing 
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.them. If a body on similar lines had been established in Bengal, it would, 
we think, have enabled questions arising out of high prices and food shortage 
to be considered in an atmosphere less charged with political controversy. • We 
understand that a proposal to set up such a body was considered but that Gov- 
ernment and the Opposition could not agree on its iunctions. As a result, food 
administration continued to be involved in party politics. 

26. While there was little co-operation between members of Government on 
the one hand and the opposition leaders on the other, matters were not improved 
by the friction and misunderstanding which appear to have prevailed towards 
the end of 1942 and in the early months of 1943, between the Governor and his 
]\Iinisters. We have been told by certain of those who held the office of Minister 
.at the time that decisions on food policy were taken by the Governor on the 
advice of permanent officials, and that Ministers were not “allowed a free hairl 
to deal with the situation in the light of the experience and knowledge they 
undoubtedh' possessed, of the situation in the countiy”. We are unable to 
‘endorse this contention. We ai*e satisfied from the material which has been 
])!aeed before us that important issues of food policy and administration were 
■referred to the Cabinet and decisions taken in the normal way. The statements 
referred to, do however, indicate differences at the seat of Government which 
<*.annot have facilitated the handling of such extremely difficult issues 

27. finally, reference must be made to the political disturbances which 
started in August 1942. Apart from the fact that they claimed the attention oC 
‘Government at a time when the development of the food situation required all 
their special attention, they added to the difficulties of securino- puhhc co-opera- 
tion and maintaining public confidence. The fact thnt the disturbances took 
place in the district of Midnapore where the cyclone had caused such serious 
damage to life and property was a most unfortunate combination of events in a 
part of the province which suffered seriously in 1943. 

28. We have shown that by the end of 1942 all the signals were set at 

danger and that great efforts were needed to avoid eata. strophe, do not 

however, wish to imply that famine, in the form in which it finally appeared, 
had become inevitable. The lack of political unity was a handicap, but the 
possibility of effective leadership of the people, and effective action stimulated 
by such leadership, had by no means disappeared. It may be that when this 
stage was reached, distress and starvation, in some degree, could not have 
been entirely averted. But opportunities for mitigating the famine its 

lethal results still remained open. 

F- The Sitcation in January 1943 

29. In Section B of Chapter VI we described the purchasing schemes under- 
.taken by the Bengal Government towards the end of December 1942 and in 
January-February 1943. The object of the first scheme was to secure from 
the districts in the Eajshahi Division a limited quantity of rice and paddy 
(7,400 tons) to be used for the purpose of moderating prices in the Calcutta 
market. This objective, it will be noticed, bore no relation to the situation in 
Bengal as we have described it. On the 9th January, this scheme was replace! 
hy a more extensive one. If the second scheme had been a success, the supplies 
obtained would have been almost sufficient to feed Calcutta, and imports into 
that city on private account would have been practically unnecessary. The 
scheme failed, primarily because purchases could not be made on a voluntary 
basis within the price limit fixed by Government. It was abandoned on the 17th 
February- 'Hhe quantity procured under the second and more ambitious scheme 
was smaller than that under the first, in spite of the fact that purchases 
made in a wider area and for a longer period. Whereas under the earlier scheme, 
purchases were made by District Officers, agents chosen from the trade were 
^employed for this purpose under the later scheme. Had this change anything 
to do with the tpesuhbl^ 
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30. This brings us to an important question, namely, tie type of organic- at ion 
which is most suitable for undertaking procurement on behalf of Government. 
At first sight it might appear that a commercial firm with experience in tiie 
buying and selling of foodgrains would be a more suitable agency than a pur- 
chasing organization manned by officials. This, however, has not been tlie 
experience of the large majority of the provinces. Madras, Bombay, Orissa, 
Bihar, United Provinces, the Central Provinces, and the Punjab have all 
preferred an official agency, and even more significant is the fact that wheji n 
change has been made it has been the substitution of an official for a trade 
agency. The result of this experience, in our opinion^ shows conclusively that 
m the conditions prevailing in India the procurement of foodgrains on behalf of 
Government should be carried out by responsible officers in the public service 
and not by firms chosen from the trade. We shall refer to this matter again 
m a later chapter, but it is convenient at this stage to indicate the reasons loi' 
our view. 

31. To begin with, the establishment of a non-official agency raises a 
problem of selection. The selection of the few gives rise to jealousies and 
friction which may often lead to difficuxties for the agents actually chosen, and 
this in its turn hinders the co-operation between Government and the trade 
which is so important for the success of control measures. Again, selection 
may be influenced by political considerations, and there is the danger that poli- 
tical animosities may lead to allegations against the firms selected. Further,, 
the employment of agents chosen from the trade has been found to impair the 
confidence of the public generally in the intentions of Government and their 
ability to carry them out. The public does not readily believe that private 
firms can be imbued with a spirit of public service; it tends rather to assume 
that their objective in the circumstances is gain at the public expense. Thus 
it was alleged at the time, and has been repeated before us, that some of tl>e 
agents chosen by the Bengal Government under the ‘‘deniar’" scheme, took 
unfair advantage of their position as agents of Government to make purchases 
on their own account. It has also been said that some of those employed m 
January and February 1943 made large private purchases and large profits on* 
such purchases after Government decided on de-control. In fairness to tliosp 
agents we should state that these allegations were not substantiated by 
evidence and that the witnesses who appeared before us, did not claim that they 
possessed such evidence. Nevertheless, the fact remains that such accusations 
were made, were believed, and did harm in undermining public confidence in 
the measures undertaken by Government. 

32. Another reason why an ‘‘official” procurement agency is preferable to. 
a ‘‘trade’’ agency is that there is a fundamental difference between normal 
trading and the procurement of supplies' on behalf of Government. Normal 
trading rests entirely on voluntary contracts; there is no obligation on the seller 
to sell. A procurement organization established by Government must, how- 
ever, in the last resort depend on coercion. Any attempt by traders or producers 
to combine and withhold supplies with the object of forcing up prices must be- 
broken by requisitioning. Requisitioning involves the use of legal powers which 
must be entrusted only to responsible state officials and not to private indi- 
viduals. It can be undertaken more effectively, and with less risk of misunder- 
standing as to its necessity in the public interest, by officers who are part of an 
official purchasing agency than by officers who are normally outside the 
procurement organization and are only occasionally called in to support the 
operations of the trade agents. 

33. We can understand whv the Government of Bengal in January 
1948, at a time when little experience of the technique of procurement was 
available, decided to entrust the purchasing operations to agents chosen from 
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the trade. But we have no doubt that they were on right lines when, at the 
end of December 1942, they started making purchases through District Officers, 
We beheve that if after deciding in January 1943 to increase the scale of these 
purchases, they had strengthened the official purchasing agency by the substitu- 
tion of special procurement officers for District Officers, fixed ceiling prices within 
which purchases would be made, and made it clear that they would not 
hesitate to requisition from large producers as well as from traders, better 
results w^ould have been obtained. 

34. Procurement, as we have aheady remarked, must in the last resort 
depend on coercion. If supplies are held back by traders or large producers, 
requisitioning is essential. At the beginning of 1943 the Government of Bengal 
did not take this view. They regarded requisitioning from the cultivator as 
“quite unthinkable'" and feared that if it were done otherwise than occasionally 
in a local emergency it would end in widespread violence and disorder. But 
by January 1943 the danger of famine was already imminent. It was of the 
utmost importance that Government should obtain control of supplies, and if 
they were not brought to the market voluntarily, there 'was, in our view, no 
alternative to the use of coercion in the form of requisitioning from the hoarder, 
whether he were a trader or a large producer. Clearly, the longer such action 
was postponed, the more difficult and dangerous it would become. In January 
1943 the aman crop had just been reaped. The crop was a poor one but w^as 
not equally bad all over the province; it was in the west^ern districts that the 
crop had suffered most. Bequisitioning at this time was least likely to arouse 
opposition, particularly in the areas where the crop had been fairly good. We 
recognize, of course, that procurement, if it is to be successful in times of 
shortage, must have the support of public opinion. This applies with special 
force to requisitioning. The ‘ 'hoarder* ’ must not be in a position to rely upon 
public sympathy; public opinion must make him realize that hoarding grain is 
an anti-social act. As we have already pointed out, there is in Bengal no estab- 
lishment linking the District and Sub-divisional Officers with the villagers, 
corresponding to the subordinate revenue establishment in 'the ryotwari pro- 
vinces. i If there had been such an establishment in Bengal, the fears that 
coercive measures would fail might not have been so pronounced, for Govern- 
ment would have had ready at hand a staff which could have been used not 
only for obtaining information about the large producers who were holding up 
supplies, but also for explaining to the villagers the necessity that prcducers 
who had a surplus should not “withhold it from the market. Its absence was 
a serious handicap at this time. The question, therefore, which we have to ask 
ourselves is this: was it possible, at the beginning of January 1943, in the con- 
ditions then existing in Bengal, for the Government to undertake a scheme of 
procurement as outlined in the previous paragraph, without precipitating a breali- 
do'wn of the administration? We think this would have been possible 
provided: 

(i) procurement was undertaken by Government to assure supplies, nnfe 
merely for Calcutta but also for other deficit areas in the province; 

(ii) a “propaganda drive** was undertaken simultaneously to explain the 
danger threatening the province, and the reasons for the measures Government 
were taking; and 

(iii) local food committees were set up for the purpose of mobilizing public 
opinion in the villages in support of the administration. 

35. We realize that local opinion in the districts, particularly in those hi 
which the aman crop had suffered most, was likely to he opposed to purchases 
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being made by Government for supplying other deficit areas, particularly 
Calcutta. It would be inclined to favour local selt-sufiiciency. We doubt,* how- 
ever, whether in January this opposition was very pronounced, and we think 
it would not have been impossible to have reconciled rural public opinion to 
the need for an equitable distribution of available supplies to urban as well as 
rural consumers. The announcement that the procurement operations were 
being undertaken not merely for supplying Calcutta but also for meeting the 
needs of rural deficit areas would have helped in overcoming any such 
o];)position. 


36. In view of what we have said in paragraph 34, the need for the “pro- 
paganda drive"' referred to therein is, we think, obvious. Such a campaign was 
undertaken later towards the end of April and during May 1943. It failed and 
has been severely criticized. We have been told that Government advised 
people that there was no shortage at a time, when everybody knew that there 
was a shortage, and that this increased the prevailing lack of confidence. At 
that time the original Basic Plan had just been drawn up, and it will be recalled 
that under the Plan Bengal was to receive, in monthly quotas, a total quantity 
of 350,000 tons of rice, in addition to large quantities of wheat and millets. It: 
was calculated that, taking into account these supplies, there w^ould be no short- 
age in Bengal, and so far as we can gather it was on the result of this calculation 
that the propaganda was based. Certainly this was the line taken by the 
spokesman of the Government of India about the middle of May in Calcutt|a. 
The impression created in the public mind, however, was that Government 
were maintaining that there was no shortage in Bengal irrespecSve of the 
supplies to be received under the Basic Plan. Conditions actually prevailing 
in Bengal at the time were far too serious for anyone to believe anything of 
the kind. We consider that this propaganda of sufficiency was quite ill-advised. 
We think that it would have been wiser to have told the people the truth, that 
is, that there was a shortage, and that although it was hoped to obtain supplies 
from other provinces it w'as essential, if famine was to be averted, that- every- 
body who had stocks should dispose of them without waiting for higher prices. 
It was considered at the time that it was inadvisable to alarm the public by 
referring to the possibility of famine, and that it was undesirable that the 
enemy in Burma should be acquainted with the serious position in regard to 
food supplies in Bengal. We are not impressed by these arguments. The 
emergency was such — ^f amine started in Chittagong by the beginning of June — 
that it could not he hidden, and in the circumstances it was essential that the 
people should be truthfully informed about the real position. 

37. We now turn to the proposal for the formation of local food committees. 
We do not over-estimate the capacity of village committees for sustained effort; 
nor do we minimize the usual difficulties arising out of personal, communal, and 
political factions which, in rural areas no less than in urban areas, often tend to 
impair the usefuhiess of such committees, nevertheless it seems plain that the 
problems which had arisen at the beginning of 1943, were such that the district 
administration in Bengal could not cope with them without the support of an 
emergency organization of local committees. We believe that the organiza? 
tion which was subsequently created in June, (which we described in paragraph 
3 of Chapter VIII) served a valuable purpose and must have helped to save some 
lives. If local committees had been set up earlier, thev could have been used 
as a medium for explainmg Government's policy and the need for the stringent 
measures which were being taken. They could also have helped in the preven- 
tion of hoarding in their own villages. We recognize that all would not have 
been efficient, and that some might even have hampered rather than assisted 
the carrying out of Government's policy.. But we take the view that on the 
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whole these committees would have been of considerable assistance in the 
circumstances. 

G. — The situation in Mabch 1943 

38. As we have explained in Section C of Chapter Y1 and Section ^ 
Chapter YII, two inter-related measures — “De-control” and a “Kescue Plan” — 
were undertaken in March, 1943, in an endeavour to increase the how of supplies 
and to moderate prices. Early in March the developing crisis came to a head 
in Calcutta. During the two previous months, the Government of Bengal had 
tried to keep supplies moving without allowing prices to rise, and had failed. 
They were faced with this dilemma. If they continued their policy, Calcutta 
would starve with the certainty of serious disorder among the large labour force 
employed in war industries. If, on the other hand, they attempted to secure 
supplies by coercion in the rural areas, it was feared that widespread violence 
and disorder would occur. They decided to concentrate on the purchase of 
supplies and to abandon “any vestige of price control”, in the hope that prices, 
after an initial flare-up, would settle down near the level at which they origin- 
ally stood. The “rescue plan’’ aimed at obtaining 60,000 tons of rice from 
neighbouring provinces and the Eastern States within three or four weeks for 
the purpose of “breaking” the Calcutta market. 

39. The hope that under de-control prices, after a preliminary rise, would 
fall was not realized. On the 3rd March 1943, the price of coarse rice in 
Calcutta was Es. 15 a maund; by the 20th of the month it had risen to Bs. 21 
a maund. The supply position was for a time easier but by the end of April 
the stocks of rice in Calcutta were running low again. The “rescue plan” con- 
templated the despatch to Bengal of 60,000 tons of rice but only about half 
that quantity was obtained. It has been urged that if the 60,000 tons had been 
obtained within three or four weeks as originally intended — the quantity 
actually received was spread over about 6 weeks — de-control would have proved 
successful. We doubt it, for in the conditions prevailing in Bengal producers 
and traders would have held on to their stocks in the knowledge that the 
60,000 tons wwld be quickly consumed. 


40. In the absence of internal control, the only method by which control 
could be exercised was by securing large imports from outside the province, and 
thereby convincing the producer and the trader that nothing would be gained by 
holding on to stocks in the expectation of higher prices. This, however, w’^ould 
have required the import not of a few thousand tons but of hundreds of thousands 
of tons. Indeed in the conditions of scarcity, fear, and greed prevailing in 
Bengal by the middle of March 1943, it would have been necessary to “floody 
the markets not for a w’eek or two but for a considerable period; without this it- 
■was impossible to spread among producers, traders, and consumers the idea 
that a fall in price was imminent. The immediate import of so large a quantity 
from the other provinces and states was not a practical proposition. An export 
surplus of this magnitude did not exist and it was quite unreasonable to expect 
the rest oj^lndia to feed Bengal while the trader and producer were being 
convinced that the game was up. 


41. The dumping of relatively small quantities of rice thus gave no hope 
of reducing prices and huge imports were out of the question. In the ottoum- 
stances, was there any course left open which offered a prospect of retammg 
control? We recognize the risk involved in requisitioning from the large pro- 
ducer at that time, particularly if the stocks requisitioned were to be used 
mainly for supplying Calcutta. Was there any way by. which requisitioning 
could be made less risky? We suggest there was. It seems to us that the 
position by March had so deteriorated that some measure of external assKtaneS 
had become indispensable if a disaster was to be avoided. A heavy burden 
was placed upon the resources of the province in 1943 by the demands of 
Greater Calcutta. The population of this important indusMal area, over 4 
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millions, includes a large number of persons employed by tlie Provincial and 
Central Governments, local Bodies, the railways, utility companies, and firms 
engaged on war work. It was essential that they should remain at work, for 
the life of the cominunity and the prosecution ot the w’ar depended upon their 
being at their posts. The extent to which external assistance could be given 
was limited, and moreover its value depended on the intensification of controls 
and not on their relaxation. We think, therefore, that the correct course in 
March was for the Government of India to have (announced that they would 
provide, month by month, first, the full quantity of wheat required by Greater 
Calcutta and secondly, a certain quantity of rice. We do not suggest that it 
would have been possible to supply the full quantity of rice required^ by 
Greater Calcutta, but the assurance that a specified amount would be forth- 
coming regularly would have had a good psychological effeeb and would have 
eased the situation in the city. It should then have been possible for the 
Government of Bengal to undertake requisitioning. It is true that the scheme 
we have outlined would have involved the risk of a full supply not reach'ng 
Calcutta. In the circumstances, it w^as justifiable that Calcutta should have 
some share in the risk of short supplies which faced the province as a whole. 

42. The question then arises whether the Government of India could have 
ensured these supplies. We think there would have been no serious difficulty* 
At the time there was a bumper wheat crop on the ground in the Punjab,^ price 
control had been removed, and supplies were moving into the markets. As 
regards rice, there would have been more difficulty. But supplies were coming 
in from Orissa and satisfactory arrangements might have been made for pro- 
curing the supplies available in the Eastern States. This would have given 
the Government of India time to explore the feasibility of obtaining supplies 
from other provinces. We consider that pressure should, if necessary, have 
been brought to bear upon those Governments to chme to the help of Bengal. 

43. We have described the dilemma with which the Government of Bengal 
w’ere faced early in March 1943. They had to decide between two courses of 
action, both of which involved serious risks. Their decision in favour of cle* 
control was in accordance with the policy of the Government of India and 
indeed, was taken with their approval. We appreciate the care with which the 
Bengal Government weighed the pros and cons before reaching the'r decision. 
But it was, in our opinion, a wrong decision. 

H. — External assistance. 

44. In paragraph 5 of this Chapter, we have stated that one of the causes 
of the Bengal famine was the delay in the establ’shment of a system of planned 
movement of supplies from surplus provinces and states to deficit provinces and 
states. We shall now consider to what extent external assistance could have 
influenced the course of events in Bengal, and whether there was any avoidable 
failure in the provision. 

45. In this connection, a clear distinction must be drawn between wheat and 
rice. The need of Bengal for imports of wheat was never in doub^ We have 
seen that the supply of wheat received by Bengal during the last five months 
of 1942 and the first two months of 1943 was seriously inadequate. This 
shortage unquestionably intensified the demand for rice in Calcutta at a critical 
Mme. Was it unavoidable ? We do not think so. What happened was that 
a speculative rise in prices occurred in the wheat producing areas of Northern 
India. The Government of India attempted to check it by the Imposition of 
statutory maximum prices but failed, and the failure showed the real nature 
of the problems which had to be solved before control of prices could be made 
effective. We have explained in paragraph 24 . of Chapter lY how it had 
become evident that an equitable distribution' of w’heat supplies could not be 
iMintained, unless some autbority determined the quantity of wheat to be taken 
on the Punjab market from time to time. . and bow it should be distributed 
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between the Army and the various consuming areas. It had also become c.ear 
that the establishment of an adequate procurement organization in the ^^hcat 
producing areas was necessary to secure the exportable surplus. These pro- 
blems largely remained unsolved throughout 1942. They could not be solved 
except by arrangements such as those subsequently made under the Basic Plan- 
of the Government of India. In other words, the Basic Plan should have come 
into operation very much earlier than it did. Was this possible? We think 
it would have been if there had been agieement on the matter between tbe 
Punjab Government and the Government of India. The key to the situation, 
w’as held by the Government of the Punjab. The bulk of the exportable sup- 
plies of wheat is in the Punjab and the successful procurement of these sup^Bes 
depended on administrative action by the Punjab Government. The Govern- 
ment of India did not possess the necessary administrative machinery. The 
situation prevailing throughout the latter half of 1942, when purchases conti- 
nued to be made by competing private agencies at prices in excess of the 
statutory limits, should, in our opinion, have been brought to an end sooner 
than it was. In our opinion an agreement should have been reached at a very 
early stage beriveen the Government of India and the Government of the Punjab 
on the price level to be maintained; and price control should have been fortified 
by the establishment of an adequate procurement organization and consequent 
control of supplies. If, instead of de-controlling prices, this had been done, ard' 
wheat had been procured and distributed under a central plan, Bengal woird* 
have secured larger supplies. This w^ould have been beneficial in two ways : 
first, it w’ould have reduced the pressure on the Calcutta rice market in so far as 
U arose out of the shortage of w^heat, and secondly, in view of the bumper wheat 
harvest of 1943, it would have been possible to send a large proportirn of the 
siyplies which reached Bengal towards the end of the year, at an earlier peried’ 
when they w’ould have been more useful. * • 

46. The possibilities of help from outside were much more limited in the 
case of rice. The reasons have been explained in earlier chapters. Here w’C' 
would merely recall the attitude of the Bengal Government themselves at the 
Food Conference held in December 1942 as pioof of their recognition ot this 
fact- Nevertheless, the Bengal Government maintain the view, which is alsO’ 
shared by many witnesses who appeared before us, that Bengal might have 
secured larger supplies during the early months of 1943 from the adjoining areas 
of the Eastern Eegion. It is urged that this w^as prevented by the fact that 
the Central Government had delegated powers to provinces to control exports 
and the provinces, in thqir anxiety to conserve their own resources, refused to 
release sufficient supplies for Bengal. We have already said that in our opinion* 
the system of ^ the control of exports, adopted by the provinces during 1942, was 
in the conditions created by the fall of Burma a necessary step towards the 
control by Government over the trade and that free trade could not have con- 
tinued. The question therefore, to be considered is whether arrangements could' 

ave been made quickly enough to provide Bengal at an earlier date with supplies 
ot nee in approximately those quantities which were obtained later in 1943 from 
^her provinces and states. We think that the arrangements under the Basic 
FJan should have been made earlier in respect of rice also. 

47. In retrospect, it now seems clear that the transfer in 1942 of the demand 
from areas formerly dependent largely on supplies from Burma to the markets 
in the main rice -producing areas in India was bound to eive rise to serioi s- 
disturbances in those markets. It will be recalled that prices rose sharply 
soon after the fall of Burma, that is, in the summer of 1942. But we think 
are right in saying that it was not realized beforehand how swift and violent 
the reaction in the rice markets would be. The fall of Burma was also not* 
anticipate until shortly before the event. It is true that difficulties occurre# 
during 1S41 which can now be identified as premonitory symptoms of subse- 
quent disturbances in the rice markete during the summer of ll942.. We may 
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refer to the account in paragraph 20 of Chapter lY of the proceedings of the 
Third Price Control Gonterence. Difficulties at that time were due largely 
to the shortage of shipping, and no one then anticipated the loss of imports. 
The conclusion reached at that conference was that rice, generally speaking, 
was a problem for which solution should be found by provincial authorities. 
When the Fourth Price Control Conference met in February 1942, the invasion 
of Burma had already begun and the dangers were becoming more obvious. 
The Government of Bihar w^ere concerned about the effect of the possible loss 
of rice imports from Burma, and at their instance representatives of the Gov- 
^ernments of the Eastern Eegion and of the Government of the Central Pro- 
vmces met on the day preceding the conference to discuss the regulation of 
prices and supplies. Various measures, including price control, were discussed 
-at this meeting but complete agreement was not reached. At the conference 
on the following day, discussion centred round price control and it was generally 
agreed that prices might have to be controlled in the near future. The distri- 
bution of the supplies available in India w^as not discussed. In April 1942. the 
Government of India convened a conference for examining the problems of food 
production, and the question of the arrangements necessary for the maintenance 
of the distribution of supplies betw’een provinces and states was discussed at this 
conference. The need for the establishment of a central authority for regulating 
ffi'stribution w’as reeocnized, and the dangers inherent in the control of exports 
by individual provinces and states, with reference only to their own needs and 
without adequate co-ordination by a central authority, wrere prominently em- 
phasized. But, even as late as September 1942, when the Sixth Price Control 
Conference considered the rice situation as it had already developed in several 
provinces, ideas regarding arrangements for the control of the movement of rice 
supplies across provincial and state frontiers had not crystallized into a concrete 
plait. We feel that valuable time was lost during this period wdien the need 
for co-ordinating^ the demands of the deheit areas wdth supplies from surplus 
areas was pressing. The rapid imposition of embargoes on export, wdthout 
provision for meeting the needs of deficit from surplus areas, also indicated the 
urgency of the problem.^ Further, the time taken for the evolution of the Basic 
Plan might, in our opinion, have been considerably shortened if the rapiditv 
with which a serious food situation was developing in the country had been 
realized earlv in 1942, and a separate department of the Government of India 
established for dealing with it. 

. 48. In our analysis of the situation in Bengal at the end of 1942 and the 
beginning of 1943, we have stressed the psychological aspect. One of the 
tcauses of the general belief that prices must rise was the sense of isolation. 
People in Bengal knew that the aman crop had failed, that there would be no 
imports from Burma, and that all the surrounding provinces had closed the door 
against exports. ^ If at that time the people could have been informed that pro- 
curement operations were in progress in other provinces, and that the Central 
Government would distribute supplies from the surplus areas to provinces in 
need, the psychological problem would not have been so intractable. 

I. — ^Feee teade 

49. A turning point in the history of the Bengal famine occurred on the 
ilth March 1943. Up to that date, the Government of Bengal, as well as 
the Government of India, had been moving, on the whole, in the direction of 
increasing control, though the pace of progress proved too slow in the condi- 
tions following the failure of the aman crop. The situation which developed in 
January and February 1943, demanded an intensification of control measures. 
Not only did this not take place, but on the 11th March there was a striking 
change in the direction of the policy of Government and a retreat from control 
l>egan. **De-contror* was the first step in this retreat. The removal of tha 
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“barriers” within Bengal was the next step. Early in April, as w’e saw, the 
Bengal Government told the Government of India that “the barriers will have 
to be broken despite the risks and the pent up forces that wdl thus be let 
loose. They are of opinion that the logic of events will compel the Central 
Government to adopt the same course in respect of this Piegion’h In the event, 
free trade was introduced into the Eastern Kegion. 

50. Free trade came into force on 18th Alay. We hav’e described in Section 
G of Chapter YII why this policy was adopted, how it worked, and the results 
it produced. In earlier sections of the present Chapter we have explained 
why, after the fall of Burma, it ’was impossible under free trading conditions tO' 
ensure the distribution of supplies of rice at reasonable prices in Bengal and 
the other main rice producing provinces. It is, therefore, clear to ns that tho 
decision to introduce free trade into the Eastern Hegion was a mistake, lb 
could only result, not in the solution of the food problem in Bengal, But in the 
creation of similar conditions in other areas of the Eastern Region . We have 
little doubt that if free trade had been continued for a longer period it would 
have caused widespread distress and starvation among poorer classes in those 
areas. Indeed, by the middle of July prices had riseji very steeply in the 
Eastern Begion outside Bengal, and had reached a level which w^as placing food 
beyond the reach of the poorer sections of the population. It has been alleged 
that the Provincial Governments and their officers took steps to prevent rice 
being despatched to Bengal. We have ourselves little doubt that there was 
obstruction to purchases and removal of .nee in certain areas. But we do not 
think that this made any serious difference to the Bengal situation as a whole. 
As we have said, free trade, while it could not solve the problem in Bengal, was, 
in the conditions then prevailing, a measure calculated to cause a steep rise in 
prices and consequent severe distress in buying areas. The attitude, helpful 
or otherwise, of the provinces concerned was not material to the success or failure 
of free trade. 

51. We must again ask the question: What w’as the alternative? Two- 
courses were at the time regarded as open. One w^as ‘‘unrestricted free trade’ ^ 
and the other “modified free trade”. We have described the difference between 
these two courses in paragraph 27 of Chapter VII. “Modified free trade” 
meant the continuance of the Basic Plan, with the impoi'tant modification of 
substituting an officer of the Central Government for the Provincial Govern- 
ments of the Begion as the authority responsible for controlling inter-provin- 
cial movements. As betw^een the two proposals, the advantages of “Modified 
free trade” w^ere so obvious that we consider it unfortunate that the Govern- 
ment of India gave up their initial preference for it on the insistence of the 
Government of Bengal. We appreciate the anxiety of the Bengal Government 
to^ secure as large a quantity of supplies as possible, but we feel that they 
failed to realize the importance of securing control of all the supplies brought 
into Bengal from outside the province. “Modified free trade” would have 
enabled such control to be exercised for all purchases would have been made 
under permits granted by an officer of the Central Government. The Govern- 
ment of Bengal would have been able to control, not only the places to which 
supplies were sent, but also the prices at which they were sold. Further, the 
licensed traders could have been allotted different areas in which to make 
their purchases, and in this way competitive buying would have been avoided. 
Lastly, the serious disturbances in the markets of the buying areas caused by 
unregulaljed purchases during the free trade period would not have occurred. 
These advantages were lost as a result of the choice of “unrestricted free 
trade”. 

52. One of the most unfortunate results of free trade -was that it evoked 
hostility to Bengal in the Eastern Begion. We have already described the 
charges and counter-charges which were made at the time and need not repeat 
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ibhem. They were the inevitable result of the attempt to extract the maximum 
amount of rice in the shortest possible time, without regard to its effect on prices 
and supplies in the areas outside Bengal in which purchases were made. One 
particular cause of illwill and hostility was the feeling that it was not the Bengal 
Government or the people in need who reaped the benefit, but the traders 
themselves. This was true enough as far as private traders were concerned, 
for prices did not fall in Bengal. The same allegations were, however, made 
and repeated before us with regaid to the purchasing agent of the Bengal Gov- 
eriiment. At this period the buying of rice on behalf of Government w^as 
entrusted to a firm of rice merchants in Calcutta. It vs^as publicly alleged at 
the time that control over purchases made by this firm was inadequate and 
that undue profits were made by the firm or its agents at the expense of 
Government. We have given the matter our most careful consideration but 
have had no opportunity, within the time at our disposal, of making a detailed 
inquiry. Accordingly, previous to the submission of this report, we have recom- 
mended to the Government of India the investigation of certain accounts and 
other questions relating to those transactions. ^ We feel that the matter needs 
to be cleared up in the interests of the Government of Bengal and the public, 
and in order to promote confidence in food administration in Bengal. 

J. — ^Distribution op supplies 

58. Eationing was not introduced into Calcutta until 1944. During 1948 
consumers made their purchases from three kinds of shops, ordinary retail shops, 
controlled shops, and employers’* shops. Eetail shopkeepers bought their 
supplies in the open market and their sales were not controlled as regards 
^quantity or price. Everybody could buy grain in these shops provided he 
'Could pay the prevailing high prices. Controlled shops provided a limited 
supply, at prices subsidized by Government, to consumers who were prepared 
to undergo the discomfort of waiting in long queues. These shops* were supplied 
from Government stocks. The employers* shops obtained their stocks partly 
from Government and partly by purchases in the open market. These shops 
provided a regular supply to about one million consumers* at subsidized rates. 
‘Throughout the year a large proportion of the supplies arriving in Calcutta 
were brought in by private traders over vrhose transactions there was no control. 
They were free to sell to th^ highest bidder — and there was no lack of bidders. 
'They were also free to withhold stocks from sale if the prices offered were not 
according to their expectations. This was the position in regard to the distribu- 
tion of rice in Calcutta during 1943. 

54. Prices in the Calcutta rice market govern rice prices throughout Bengal. 
In the absence of control by Government over the distribution of the rice 
-supplies reaching the Calcutta market on private account during 1943 — and 
given the shortage of supplies in Bengal — ^it was inevitable that the pace for 
the rise of rice prices throughout Bengal should be set by the purchasing power 
of consumers and employers, including the private and public employers of the 
“priority** classes in Calcutta. The eitv was prosperous and the purchasing 
power was large. Many persons could afford to pay high prices for the supplies 
required for their own domestic consumption and for that of their servants and 
employees. The Excess Profits Tax afforded a means whereby a large propor- 
tion of the cost of supplying the industrial labour force with food at sxibsidized 
rates co-aid be passed on to Government revenues. The cost of feeding other 
categories of the “priority classes’* at subsidized rates fell directly on the 
revenues of the Central Government, the Provincial Government, or the Eail- 
ways. It was. therefore,, possible for Calcutta to pay a price for rice v/hich 
was beyond the reach of large classes of the population in the rural areas. 

^ On© of ns Mr. M. Afzal Husain has further recommended that similar inquiries by a 
similar agency should be conducted into similar allegations regarding food purchases in India. 
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o5. Tlie ordinaxy consumer in Calcutta was helpless in this state of affairs. 
He had to buy at the prevailing market prices. The employers of labour had 
to provide their employees with food at subsidized rates or give ever increasing 
dearness allowances to enable them to buy it. The individual trader sold at 
the prevailing market prices, for if he contented himself with a smaller profii* 
than the maximum obtainable, he merely helped another trader to make more 
profit. The ‘'free market” in Calcutta w'as in an unnatural condition in which 
there was no competition among sellers and intense competition among buyers. 
The only way by w^hich the conditions in the Calcutta market could have been 
prevented from raising prices throughout Bengal was by Government assuming 
control of the distribution of supplies in Calcutta, that is, first by controlling 
the wholesale and retail traders and secondly by the introduction of rationing. 

56. Hationing did not come into force in Calcutta until the 31st January 
-1944. The reasons for this delay, in their order of importance, may be sum- 
marized as follows : — 

(i) Lack of confidence of the Bengal Government in their ability to under- 
take the responsibility for supplies which rationing implies. 

(ii) The preference by the Government of Bengal for a scheme of distribu- 
tion under •which Government shops replaced entirely private shops. 

(iii) Difficulties and delays in securing staff and accommodation. 

57. The first of these reasons was the crucial one. By March 1943, as we 
explained in Section G of this Chapter, the position had so deteriorated that 
■external assistance was necessary. Under the scheme we outlined in that 
Section it would have been possible, by the combined efforts of the Govern- 
ment of India and the Government of Bengal, to maintain controlled procure- 
ment and at the same time provide supplies for Greater Calcutta, though a 
full supply of rice could not be guaranteed. It would also have been necessary 
for the Bengal Government to take action, preliminary to the introduction of 
rationing, to tighten up the control of distribution in' Greater Calcutta. This 
would have involved the strict entorcement of the Boodgrains Control Order fnd 
'the licensing of retail traders not covered by that Order. In this way full infor- 
mation would have been obtained of stocks and it would also have been possible 
to 'ensure that they were not held up or unevenly distributed. Provided this 
action was taken we do not think that a relatively small deficiency in the rice 

'^ould have caused a catastrophe in Calcutta. In any case some risk 
^ . I^3^6p^i’^tions for rationing should also have been pushed on as 

quickly as possible and rationing introduced in two or more stages* as in 1944. 
\Ve recognize that these measures would have thrown a heavy burden on the 
^admimstration but the danger threatening the province was ' great. If this 
scheme had been adopted in March controlled procurement could have continued 
and^ at the same time control w^ould have been obtained over supply and distri- 
Dution in Greater Calcutta. The latter in its turn would have assisted nroeure- 
•ment.1 ^ 

58. Under the scheme actually adopted in March, controlled procurement 
was abandoned and the disturbing influence of conditions in the Calcutta market 
^on prices throughout Bengal continued unchecked. Again when free trade was 
introduced in May large quantities of rice brought to Calcutta from other areas 
in the Eastern Eegion were not under Government control, and the disturbing 
influence of conditions in the Calcutta market on prices throughout Bengal 
remained unabated. Controlled procurement was also impossible. In the 
conditions created by the adoption of a policy of de-control in March and the 
introduction of free trade in May, it was impossible for the Provincial Govern- 
•ment to obtain control of supply and distribution in Greater Calcutta and rat'oii- 
ing was impracticable. Free trade was abandoned at the beginning of August 
hut controlled procurement was not undertaken until the end of that month when 

famine was raging in the province. 
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59. Large quantities of wheat and rice started arriving in Calcutta on Gov 
eminent account from other parts of India in August and October 194B 
respectively and the Provincial government were assured of adequate supplies 
of both wheat and rice from the beginning of October. Although the rationing 
of Greater Calcutta remained a matter of primary importance in the food 
administration at Bengal, it was not until the 31st January 1944 that rationing 
was brought into force in the city of Calcutta and certain neighbouring muni- 
cipalities, and not till May 1944 that it was extended to the whole of Greater 
Calcutta. The delay was ^chiefly due to two causes. First, the preference by 
the Government of' Bengal for a scheme of distribution under which Govern- 
ment shops replaced entirely private shops, and secondly, difficulities and delays 
in securing staff and accommodation. The number of retail shops required to 
meet the needs of a population of four millions must rim perhaps to a couple of 
thousands. We can understand that it was desirable to have a certain number 
of Government shops but, clearly, the proposal for the entire exclusion from 
the distribution system of private retail dealers would have resulted in the 
introduction of rationing being delai^ed almost indefinitely. We recognize that 
the difficulties of recruiting and training the large staff required and of acquiring 
aceommodation were real and great, but we are of opinion that avoidable delay 
did take place. The delay in the recruitment was accentuated at one stage by 
an endeavour to maintain communal proportions. We consider this to have 
been particularly unfortunate. In an emergency, particularly one affecting the 
food of the people, administrative action should not be delayed by attempts to 
observe rules fi:?ding communal ratios. 


K. — ^Famine relief 

60. In this Section we propose to consider in retrospect the problem of relief 
and the relief measures taken by the Bengal Government. In a previous 
chapter we have told how the famine affected the poor in rural areas and how 
the situation was made more difficult by the migration of large numbers of 
famine victims. The magnitude of the task of relief should be fully under- 
stood. In this connection we may draw attention to the size of the population 
of Bengal. For administrative purposes the province is divided into five 
sions. Twn of these, namely, the Presidency and Burdwan Divisions which in- 
clude Greater Calcutta, contain a larger population than the province of Bombay, 
the State of Baroda, and the Gujerat and Deccan States taken together. A 
third Division, Dacca, has a larger population than the two provinces of Assam 
and Orissa taken together. A fourth, Eajshahi, is more populous than the 
Central Provinces and the last, the Chittagong Division has a population equiva- 
lent to Travancore and Cochin taken together. 

61. There were variations in the seriousness of the famine in different parts 
of Bengal. According to an estimate made by the Government of Bengal, the 
intensity of distress was greatest in 29 sub-divisions with a total area of 21,665 
square miles and a population of 20 millions. The rise in the price of rice was, 
however, general throughout the province and involved danger of starvation for 
the poor everywhere. Hence, while the need of certain areas was particularly 
urgent, relief operations on a varying scale were required throughout most of 
the province. 

^ 62. Tlie remarkable feature of the Bengal famine was that the rise in the 
price of rice was one of the principal causes of the famine. This, as far as we 
are^ aware, makes it unique in the history of famine in India. The great 
majority of Indian famines have been caused by drought and widespread failure 
of crops over wide areas. Floods, hail, and cyclones have on rare occasions 
I^oduced the same effect. War, and civil disorder played a part in some of 
the great famines of the 18th century and earlier eras. In large famines 
produced by such calamities the shortage of grain was naturally reflected in a 
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rise in price, but the latter was a secondary phenomenon, and not a primary 
cause of the famine. 

63. The Famine Code, which took shape during the last quarter the 19th 
century, was evolved as a measure against typical “drought famines” (Each 
province has its own Famine Code, but the principles of all are similar). The 
course of events in such famines and the way in which the Code operates, are 
somewhat as follows: — The crops fail because of drought. The people in the 
affected area are deprived of local supplies of grain, and their reserves of money 
are reduced because agriculture U their sole means of Ih^eliliood. Without 
help,, they would starve. At this point, Government steps in and provides 
them with money to buy food, the money being provided as loans, gratuitous 
relief, or as wages for labour on relief works, the last being much the most 
important. Labourers on famine relief works are paid a wage adjusted to the 
local price of grain, enabling them to buy enough food to cover their calorie 
requirements. The system requires that supplies of grain should be available 
in the famine area at a reasonable price and this again depends on the existence 
of surplus stocks elsewhere in the country, the free commercial movement of 
grains, and adequate means of transport into the famine area. In lecont 
famines, apart from the Bengal famine, these conditions have been fulfilled 
and grain has flowed into the famine area through ordinary commercial channels. 
In the Hissar famine of 1940, for example, there were abundant supplies of 
wheat in the affected area throughout the famine, and its price did not rise 
above the all-India level. Under certain circumstances the Government may 
intervene to secure supplies of grain for the famine stricken population, but in 
general the policy of the Code is one of non-interference with private trade. ^ 
The Code envisages the appointment of a Famine Commissioner, with dictatorial 
powers, should famine be serious and widespread. In smaller famines a special 
Famine Commissioner need not be appointed, his functions being exercised by 
the Collector in the famine area. 

64. In the relatively small famines of the last 40 years, the relief procedure 
embodied in the Code has on the whole proved satisfactory. It has served to 
mitigate distress and prevent deaths from starvation. Some rise in the death 
rate might ocem* in times of famine, due to debilitv and disease, but mortality 
on a catastrophic scale was avoided. Experience in the Hissar famine suggested 
that the Code requires modification in various respects, but in general it has 
achieved the purpose for w’hich it was designed. 

65. It is at once obvious that the Bengal famine, as it had developed bv 
the middle of 1943, and the kind of famine with which the Code is concerned, 
were^ two very different things. The Code does not anticipate an enormous 
ris^ in the price of grain, to five or six times the normal level. It assumes free- 
trade in foodgrains; free trade no longer existed in India in 1943. It assumes 
that there are surplus supplies of food in the country and that their transport 
to the famine area will be unchecked; this was not the ease in the Bengal 
famine. Further, the setting up of relief works on a sufficient scale in the very 
large area ultimately affected in the 1943 famine w^ould have been, for varous 

Extract from Section 83 of the Bengal Famine Code: — 

**{3k) Without the previous orders of the local Government no grain shall be imported bv 
the local authorities into any tract or area of relief work. The poliev followed should be* 
strictly one of non-interference with private trade. 

(b) Every possible facility shall be given for the free action of private trade in time of 
scarcity or famine” 

It is of interest to mention two famines in the second half of the 19th century in which 
private trade did not bring in supplies. In the Orissa famine of 1866 the threat of famine 
was not realized until after the monsoon had arrived and the famine area was cut off from 
supplies by the impossibility of transporting grain during the rains. In the Bihar famine 
of 1873, Government concluded that private trade could not bring in sufficient supplies and 
bought large stocks of rice in Burma and distributed them to the affected population through 
Government depots. 
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reasoijs, a formidable if not an impossible task. The organization of relief 
, works in Bengal during the rainy season, when the greater part of the country- 
side is under water, presents special and almost insuperable difficulties. ’Fliese 
considerations would not, how'ever, have hindered the application of relief along 
the lines of the Code at an earlier stage in the development of the famine. 

60. We may now consider certain criticisms of the relief measures taken by 
the Bengal Government which have been made by numerous witnesses. Tliese 
can be briefly summarised as follows: — 

(i) Failure to declare famine under the Famine Code; 

(iij Failure to make an early stai*t in the organization of relief measures; 

(iiij Failure to establish in time an adequate organization for the movement 
of supplies* available to the Government. 

67. The declaration ot famine is a stage in the procedure prescribed in the 
Famine Code. The reasons wffiy famine was not declared in Bengal have been 
explained as follows by the Bengal Government. Up to June 1943 such a declara- 
tion would have been inconsistent with the existing propaganda policy by wffiieh 
an attempt w as being made to allay fears of shortage and create confidence. After 
this date, the Government felt it unnecessary to declare famine because “the 
circumstances envisaged by the Famine Code in administering famine relief 
did not virtually exist in Bengal at that time.” We may quote here from a 
report presented to us by the Bengal Government: 

“The general principles of the Famine Code could not be applied in their 
entirety : that Code envisages the grant of agricultural loans and the opening of 
relief w’orks as the basis of operations and postulates that trade wull be able 
to move in supplies (if necessary with help in transport) if loans and money 
are made available. In the conditions of 1943 the supplies were neither 
adequate nor free to move. The grant of loans or issue of money would there- 
fore merely aggravate the situation as relief in kind had to be improvised with 
such supplies as could be got. ’ 

“The Revenue Department did actually distribute agricultural loans on a 
fairly large scale in all areas wdiere it was thought that foodgrains might be had 
from the small reserves held by various people. The distribution of such loans 
on a very large scale might have led to greater inflation with a further upward 
tendency in prices. On the other hand, it was scarcely possible to open large 

relief works or poor houses on a large scale without a definite possibility of 

obtaining supplies through the traders or otherwise but this did not exist. 
Government therefore had to improvise an alternative procedure for the distri- 
bution of relief and this mainly took the form of free kitchens for which supplies 
on a very limited scale could be obtained”. 

68. We have already expressed the view that the propaganda policy followed 

during April and May 1943 by the Bengal Government with the support of the 
Centi^il Government w’as misguided and that it would have been better to 
warn the people fully of the danger of famine. As regards the inapplicability 
of the Famine Code, it is certainly true that the relief measures feasible in the 

circumstances were very different from those prescribed in the Code. Local 

Officers would have required guidance in the unusual circumstances and the 
provisions of the Code would have had to be modified by special orders such 
as those issued to District Officers in August. Nevertheless, we believe that 
the declaration of famine would have been attended with certain advantages. 
It would have led to the appointment of a Famine Commissioner with plenary 
powers over relief, who would presumably also have assumed control of food 
supplies allotted to the districts. It would have simplified administrative and 
financial procedure and removed the uncertainty with regard to such procedure 
in dealing with problems of relief which w^e believe existed fo some extent in 
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1948. Undoi th-e Code, District Officers are required to make frequent aiid 
detailed reports about the situation in their districts; if the Code had come into 
.operation during the premonitory stages of the famine, the GoYernment might 
iiave obtained earlier clearer information about the extent of the iamine and the 
number of people in need of relief- Finally the declaration of famine might 
liaYe quickened public sympathy, both within and without the province, and 
focussed the attention of other provinces on the plight of Bengal, and her need 
for assistance, at an earlier date. 

69. Delay in stotmg relief measures. — We have already referred to the fact 
that Commissioners and DivStrict Officers reported growing distress in many 
districts very early in 1943. From March onward the anxieties of local officers 
increased and they left the ProYincial Government in no doubt about the 
seriousness of the situation. To\Yards the end of June famine was present in 
many parts of Bengal. It was not, however, until 11th June that the Govern- 
ment called for detailed information about the areas affected, the numbers 
involved and the nature of the relief required. Orders for the organization of 
relief measures were not issued until 20th August, and the Famine Belief 
Commissioner was not appointed until 26th September. We feel that all thifj 
should have been done at least 3 months earlier. When the ‘*food drive” w^as 
undertaken famine should have been already declared and the drive should have 
been linked with arrangements for collecting and distributing supplies for relief 
purposes. Distribution of food on a large scale was not begun, except in isolated 
areas as a result of local initiative, until September — several months after the 
need for it had arisen. With prices of rice soaring to unheard of levels, relief 
in the form of small payments of money, whether given gratuitously, as agricul- 
tural loans, or as test relief in return for work, could do little to relieve distress. 
Food was required. The delay in organizing relief, and the inadequacy of the 
quantities later issued as uncooked grain or cooked “gruel”, both reflect the 
disastrous supply situation that had developed. 

70. It appears that at one stage in 1943, expenditure on relief was limited 
on financial grounds.^ We are of opinion that when the lives of the people are 
at stake financial considerations must not be allowed to restrict relief opera- 
tions. If necessary, funds to the fullest extent required should be provided 
by borrowing in consultation with the Reserve Bank or the Government of 
India. 

71. Movement and Storage of Supplies. — We have described the piling up 
of stocks of grain in Calcutta and in certain procurement areas in the second 
half of the year. This began in Calcutta in August and continued until the 
Army took charge of movement in November. The accumulation of stocks 
urgently needed for the relief of hunger all over Bengal w^as due to lack of 
adequate organization for the reception of supplies of foodgrains and their 
despatch to the districts. Tlie arrival of large supplies from outside Bengal 
overwhelmed whatever organization already existed in the province. The Gov- 
ernment of Bengal stated in July that they were prepared to deal with the 
arrival of 320 or even 500 wagons of foodgrains daily, and also “to appoint a 
Transport Officer and a Transport Department who will do the work of receiving 
goods, handling them here, distributing them to the various districts, and also 
doing inter-district transport”. In the event, they failed to carry out these 
undertakings. Stocks arriving in Calcutta were not properly located and identi- 
fied on arrival, the station of despatch and the quantities received were often 
not noted and arrangements for storage and distribution were unsatisfactory. 
It has been claimed that the arrival of such large supplies was unforeseen and 
hence suitable arrans'ements coiild not be made to deal with them. In view 
of what has been said above, this claim appears to be inadmissible. We feel 

^Extracts from papers relating to certain financial aspects of relief— Appendix 'Sn:!!. 
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that an energetic attempt should have been made to secure the necessary 
personnel and build up the necessary organization; for example, officers could 
have been obtained from outside the province- According to evidence pre- 
sented to the Commission, the Government of India offered help in September 

1943, but the reply was received that this was not required. In October, 
two officers from the Department of Supplies, Government of India, were sent 
to the Government of Bengal to help in supervising the reception and despatch 
of grain supplies; it appears, however, that their services were not fully utilized. 
We may add that there were in Calcutta businessmen whose experience of 
organization qualified them for such work, but according to the Government 
of Bengal, “all attempts to secure suitable men from the business houses proved 
abortive^. The Bengal Government should, in July or thereabouts, have under- 
taken the task of setting up the organization needed to deal with the arrival of 
foodgrains in Calcutta under the Basic Plan and their despatch to the districts, 
and, if local resources were inadequate, impressed on the Government of India 
their need for assistance. If they had done so, the latter might have found that 
suitable help could be obtained only from the Army, which possessed trained 
personnel with experience of large scale transport problems. We have already 
described the vigorous steps taken by the Army to organize transport when it 
cajne to the rescue in November. If the Army had been called in two months 
earlier, say in September, famine mortality would have been considerably 
reduced. 

One of the reasons why the arrangements made by the Government of 
Bengal to deal with transport and other problems arising during the famine 
were unsatisfactory was that they failed to realize the magnitude of these pro-^ 
blems and the scale of the organization required for their successful solution. 
Associated with this was a reluctance to appeal for outside help even when tlie 
organization and personnel available within the province were obviously inade- 
quate. We feel that this attitude w^as particularly unfortunate in the cir- 
cumstances. 

Eeference has been made elsewhere to the inadequate storage accommoda- 
tion in Calcutta and the fact that during the closing months of 1943, and in 

1944, grain was stored in the open in the Boyal Botanical Gardens. While we 
have evidence that only a small percentage of these stocks deteriorated, their 
storage under such conditions was undesirable for various reasons, including the 
effect on public opinion. According to non-official witnesses appearing before 
us suitable storage accommodation could have been found in Calcutta if the 
trade had been consulted and its co-operation invited. 

72, Among other criticisms of relief measures, we may mention the view 
that the establishment of food kitchens was a mistake — that it would have been 
better to distribute food as “dry doles “ through a reliable method. Unques- 
tionably the food kitchen system led to corruption and there was much mis- 
management. It was, however, the only feasible method for the general 
appeasement of hunger in the situation which developed from July onwards, 
when many thousands of people left their homes and flocked into towns and 
cities. The migrating masses could not have been given food in any other way. 
Further, rice was in shoi^ supply and unfamiliar cereals such asbajra, jowar 
and wheat had to be distributed. The people were unused to these and did not 
know how to cook them. 

73. Lastly, we must refer to the view which attributes the failure to relieve 
the famine situation in the rural areas to the undue preoccupation of the Govern- 
ment of Bengal with the needs of Greater Calcutta generally, and those of the 

priority classes, in particular. It is undeniable that, throughout 1943 the 
necessa^ supplies reached Calcutta and a considerable proportion of the popula- 
jion of Greater Calcutta obtained their supplies at subsidized prices from either 
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employers’ shops or the controlled shops. It is also true that a relatively large 
proportion, about two-thirds, of the supplies of rice reaching Calcutta under the 
control of Government, much of which was secured from outside the province, 
was consumed in Greater Calcutta. The quantities sent to the districts were 
only a small fraction of the requirements of the poorer classes in the rural areas 
who were unable to buy rice at the prevailing prices. This would have been 
the case even if all the supplies distributed in Calcutta under Government 
control, about 141,000 tons, had been sent to the rural area. It seems 
probable that the rural areas would not have been materially helped by a 
reduction in the Calcutta allotment, as, in the absence of control, Calcutta would 
have bought more from the rural areas and raised prices still higher in the 
province in doing so. This would have further increased the numbers of the 
people who were unable to buy their supplies. In the opinion of a majority 
of us, the Government of Bengal is open to criticism not on the ground that 
Calcutta was provided with the bulk of the supplies reaching that city under 
Government control, but for their failure to acquire control of supplies and 
distribution in Bengal. 

Sir Manilal Nanavati and Mr. Eamamurty do not agree with the above view 
regarding the distribution of available foodstuffs in the hands of the Bengal 
Government, during 1943. Their opinion is as follows: — 

'*Out of the 206,000 tons that came in the hands of the Bengal Government 
at Calcutta during 1943, 141,000 tons were retained in Calcutta while only 

65.000 tons were sent to the mofussil. 

“Prices in many parts of the mofussil were generally higher than in Greater 
Calcutta; more foodstuffs sent to rural areas might probably have helped to 
bring down the prices and would certainly have given relief to the needy. 
Greater Calcutta was all along well .supplied with foodstuffs and there was never 
any serious shortage; the priorities and the Industries carried ample stocks to 
last them for \yeeks. Therefore, if more foodstuffs had been sent to the rural 
areas they would have been materially helped without interference with essential 
needs in Calcutta”. 

74. Sir Manilal considers that this question of Calcutta versus the rural 
areas has certain other important aspects which should be stressed. He says: — 

“In my opinion, a clear conflict of interest arose early in 1943 between 
Calcutta, where the maintenance of supplies, especially for the priority services 
and War Industries, was a primary problem, and the rural areas w^here the 
lives of the poorer classes depended on the availability of supplies at reason- 
able prices. Inflation was raising prices, and wages in the rural areas were 
not responding. The denial policy in rice, boats, and cycles enforced by the 
Government of India, the evacuation of villages for military reasons (nearly 

35.000 homesteads were affected), the floods, and the cyclone, and the failure 
of crops had already weakened the economy of rural Bengal. By the end of 
December 1942 distress had already appeared and by jSIarch 1943 widespread 
famine was anticipated by district officials. Consciously or unconsciousiy, the 
Bengal Government allowed the needs of the rural areas to be outweighed by 
Siose of Calcutta and particularly its big bjusiness interests. If the interests 
of the rural population had been kept more prominently in mind, the mistaken 
policies of ‘Me-control” and “unrestricted free trade, the relaxation of the 
Foodgrains Control Order and other policies which encouraged profiteering and 
hoarding would not have been adopted. The same policy was adopted in the 
distribution of available stocks when every ounce was urgently needed to feed 
the starving, where relief works had to 'be slowed down at critical moments 
for lack of food and funds. From the moment the signs of distress appeared, 
the Govemineivt of Bengal should hate made it clear to the Government of 
India as well as to the employers’ organisations who had adequate resources 
and who had great influence, that they could not discharge their i^rimary duty 



102 


FAMINE IN BENGAL 


to the population in Bengal as a whole unless they maintained strict control 
over prices and that, in the distribution of supplies under their control, Calcutta 
would not have priority over other deficit areas in the province. At the same 
time, they should have clearly brought to the notice ot the Government of 
India the seriousness of the situation as it was developing and demanded their 
immediate attention in the strongest terms as was done by 'the Bombay Govern- 
ment. If this course had been followed, the need of Bengal for external 
assistance would have been recognized earlier; supplies would have been pro- 
cured from outside more expeditiously; earlier attention would have been given 
to the state of the people in the rural areas and much of the misery would have 
been avoided. On the contrary when distress appeared, there was a tendency 
both on the part of the Government of India and of Bengal to minimTze the 
prevalence of famine, with the result that the efiorts of the Government of 
India to secure external supplies w'ere prejudiced even as late ^■^s August 194B 
by the mistrust and suspicion occasioned by copnplaints about profiteering 
which prevailed in Bengal. This atmosphere of mistrust influenced the s^'tua- 
tion throughout the famine. In the end not a single man died of starvation from 
the population of Greater Calcutta, while millions in rural areas starved ‘"ind 
suffered/'. 



CHAPTEE XI.— GENEEAL CONCLUSIOXS AND OBSEEVATIONS. 


1. The Background. — ^The economic level of the population previous to the 
famine was low in Bengal, as in the greater part of India. Agricultural produc- 
tion was not keeping pace with the growth of population. There was increasing 
pressure on land which was not relieved by compensatory growth in industry. 
A considerable section of the population was living on the margin of subsistence 
and was incapable of standing any severe economic stress. Parallel conditions 
prevailed in the health sphere; standards of nutrition were low and the epidemic 
diseases which caused high mortality during the famine were prevalent in 
normal times. There was no “margin of safety’’ as regards either health or 
wealth. These underlying conditions, common indeed to many other parts of 
India, were favourable to the occurrence of famine accompanied by higli 
mortality. 

2. The basic causes of the famine. — Shortage in the supply of rice in 1943 
W'as one of the basic causes of the famine. The main reason for this was 
the low yield of the aman crop reaped at the close of 1942. Another reason 
w-as that the stocks carried over from the previous year (1942) were also short. 
The a^nan crop reaped at the end of 1940 was exceptionally poor and in conse- 
quence stocks were heavily drawn upon during 1941. The aman crop reaped 
in December 1941 was a good one. but not so good as to enable stocks to be 
replenished materially. After the fall of Burma early in 1942, imports from 
that country censed, but exports from Bengal to areas which were more seriously 
dependent on imports from Burma, increased during the first half of the year. 
This also contributed to some extent to the smallness of the carry-over from 
1942 to 1943. Again, during 1943 the loss of imports from Burma was only 
partially offset by increased imports from other parts of India. It appears pro- 
bable that the total supply during 1943 was not- sufficient for the requirements 
of the province and that there was an absolute deficiency of the order of 3 
weeks’ requirements. -This meant that even if all producers sold their entire 
surplus stocks without retaining the usual reserve for consumption beyond Ihe 
next harvest, it was unlikely that consumers would have secured their normal 
requirements in full. 

In the summer of 1942. that is, some months before the failure of the aman 
crop in Bengal, a situation had arisen in the rice markets of India, including 
those in Bengal, in which the normal trade machinery \vas beginning to fail to 
distribute supplies at reasonable prices. This was due to the stoppage of im- 
ports of rice from Burma and the consequent transfer of the demands of Ceylon. 
Travancore, Cochin, and Western India, formerly met fi’om Burma, to the 
markets in the main rice producing areas of India. Other circumstances arising 
out of the war also accentuated the disturbances to normal trade. In Ben;’al, 
owing to its proximity to the fighting zone and its position as a Jbase for milita.ry 
operations in Burma, the material and psychological repercussions of the war 
, on the life of the people were more pronounced in 1942, and also in 1943, than 
elsewhere in India, The failure of the aman crop at the end of 1942. in combi- 
nation with the whole existing set of circumstances, made it inevitable that, 
in the absence of control, the price of rice would rise to a level at which th® 
poor would be unable to obtain their needs. It was necessary for the Bengal 
Government to undertake measures for controlling supplies and ensuring their 
distribution at prices at which the poor could afford to buy their requirements. 
It Wcas also necessary for the Government of India tO' establish a svstem a! 
planned movement of supplies from surplus to deficit provinces and states 
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There was delay in the establishment by the Government of India of a system 
ot planned movement of supplies. The Bengal Government failed to secure 
control over supply and distribution and widespread famine followed a r.se of 
prices to abnormal levels — to five to six times the prices prevailing in the eariy 
months of 1942. This rise in prices was the second basic cause of the famine. 
Famine, in the form in which it occurred, could have been prevented by resolute 
action at the right time to ensure the equitable distribution oi available supplies. 

o. The GrOvexnment of Bengal. — ^\Vhen the price of rice rose steeply in May 
and June 1942, the Government of Bengal endeavoured to bring the situation 
under control by the prohibition of exports and by fixing statutory maximum 
prices. In the absence of control over supplies, price control failed, but by 
September 1942, supplies and prices appeared to have reached a state of equili- 
brium, This month was a critical one in the development of the famine. If 
the Government of Bengal had set up at that time a procurement organization, 
the crisis, which began about two months later, would not have taken such a 
grave turn. 

With the partial failure of the amaii crop at the end of 1942, the supply 
position became serious and prices again rose steeply. If a breakdown in distri- 
bution was to be averted, it was essential that Government should obtain con- 
trol of supplies and prices. The measures taken by the Government of Bengal 
to achieve control of supplies and prices during 1943 were inadequate and, in 
some instances wrong in principle. In January and February 1943, the Provin- 
cial Government endeavoured unsuccessfully to obtain control of supplies and 
to regulate prices by means of procurement operations. Better success would 
have been achieved if procurement had been undertaken by an official agency 
instead of by agents chosen from the trade, and if Government had made it 
clear that they would not hesitate to requisition from large producers as w'ell 
as from traders, in case supplies were held back. The decision in favour of 
de-con troF’ in IMarch 1943 was a mistake. In the conditions prevailing in 
Bengal at the time, it was essential to maintain control; its abandonment meant 
disaster. We refer to this matter again in the immediately succeeding para- 
graph. The Government of Bengal erred in pressing strongly for “unrestricted 
free trade” in the Eastern Region in May 1943 in preference to the alternative 
of “modified free trade”. The introduction of “unrestricted free trade” was 
a mistake. It could not save Bengal and was bound to lead fo severe distress 
and possibly starvation in the neighbouring areas of the Region. 

One result of the policy underlying “de-controT* and “unrestricted free 
trade” w^as that the greater part of the supplies reaching Calcutta was not 
under the control of Government. So long as this policy was followed it was 
not possible to introduce rationing in Greater Calcutta. Even after the policy 
was reversed, there was considerable delay in the introduction of rationing. 
The absence of control over the distribution of supplies in Calcutta and the 
failure to introduce rationing at any time during 1943 contributed largelv to the 
failure of control over supplies and prices in the province as a whole. 

The arrangements for the receipt, storage, and distribution of food supplies 
despatched to Bengal from other parts of India during the autumn of 1943 w^ere 
thoroughly inadequate and a proportion of the supplies, received during the 
height of the famine, was, not distributed to the needy in the districts, where 
-such^ food was most required. Better arrangements for the despatch and 
distribution would have saved many lives. 

While reports of distress in various districts w^ere received from Commis- 
sioners and Collectors from the early months of 1943, the Provincial Government 
did not call for a report on the situation in the districts until June, and detailed 
instructions relating to relief were not issued till August. Famine was not 
declared. The delay in facing the problem of relief and the non-declaration of 
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lamine were bound up with the unfortunate propaganda policy of “No Shortage" 
which, followed during the months April to June with the support of the Govern- 
ment of India, was unjustified when the danger of famine was plainly apparent. 
The measures initiated in August were inadequate and failed to prevent further 
distress, mainly because of the disastrous supply position which had been 
allowed to develop. A Famine Relief Commissioner was not appointed till late 
in September. It appears that at one stage in 1943, the expenditure on relief 
was limited on financial grounds. There is no justification, whatsoever, for 
cutting down relief in times of famine on the plea of lack of funds. If neces- 
sary, funds should be provided by borrowing in consultation with the Reserve 
Bank or the Government of India. This principle holds even when, as in the 
Bengal famine, food was more uraently required than moiiey for relief purposes. 
The medical relief provided during i943 was also inadequate. Some of the 
'mortality which occurred, could have been prevented by more efficient medical 
and public health measures. 

Between the Government in office and the various political parfes, and iti 
the early part of the year, between the Governor and his :\Iinistry, and between 
the administrative organization of Government and the public there was lack 
of co-operation which stood in the way of a united and vigorous effort to prevent 
and relieve famine. The change in the l^iinistry in March-Apiil 1943, failed 
ijo bring about political unity. An ‘‘all-party" Government might have created 
■public confidence and led to more effective action, but no such Government came 
into being. It mav he added that during and preceding the famine, there were 
changes in key officers concerned with food administration. In 1943, there 
were three changes in the post of Director of Civil Supplies. 

Due weight has been given in our report to the great difficulties with which 
the Bengal Government were faced. The impact of the w’ar was more severe 
'in Bengal than in the rest of India. The “denial" policy had its effect on local 
trade and transport, and in particular affected certain classes of the population, 
for instance, the fishermen in the coastal area. The military demands on trans- 
port were large. There Tvas a shortage of suitable workers available for recruit- 
ment into Government organizations concerned with food administration and 
famine relief. The cyclone and the partial failure of the aman crop were serious 
and unavoidable natural calamities. But after considering all the circumstances, 
w^e cannot avoid the conclusion that it lay in the pow'er of the Government of 
Bengal, by bold, resolute and well-conceived measures at the right time to have 
largely prevented the tragedy of the famine as it actually took place. 
other Governments in India w’ere admittedly faced with a much less serious 
•situation than the Government of Bengal, their generally successful handling 
•of the food problem, and the spirit in which those problems were approached, 
and the extent to which public co-operation was secured stand in contrast to 
the failure in Bengal. 

4. The government of India,— The Government of India failed to recognize 
•at a sufficiently early date, the need for a system of planned movement of food- 
grains, including rice as well as wheat, from surplus to deficit provinces and 
states; in other words, the Basic Plan should have come into operation much 
earlier than it did. With regard to wheat, an agreement should have been 
reached at an early stage between the Government of India and the Govern- 
ment of the Punjab about the price level to be maintained and the establish- 
ment in that pi*ovince of an adequate procuiement organization. If this had 
been done, the price of wheat would have remained under control and it should 
have been possible to send to. Bengal a large proportion of the supplies which 
reached that province towards the close of the year, at an earlier period when 
they would have been much more useful. In the closing months of 1942, and 
the first two months of 1943, the supplies of wheat reaching Calcutta were only 
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a fraction of normal rejguirements. If adequate supplies had been available in 
these months, the pressure on the Calcutta rice market, in so far as it arose 
out of the shortage of wheat, would have been reduced. Apin, if the Basic 
Plan in regard to rice had come into operation in the beginning of 1943, it 
would have been possible to provide Bengal at an earlier date with supplies of 
rice in approximately those quantities which were obtained later in the year 
from other provinces and states. 

The Government of India must share with the Bengal Government respon- 
sibility for the decision to de-control in March 1943. That decision was taken 
in agreement with the Government of India and was in accordance with their 
policy at the time. By iMarch the position had so deteriorated that some mea- 
sure of external assistance was indispensable if a disaster was to be avoided. 
The correct course at the time was for the Government of India to have 
announced that they would provide, month by month, first, the full quantity 
of wheat required by Greater Calcutta, and secondly, a certain quantity of rice*. 
It would, then have been possible for the Government of Bengal to have main- 
tained controlled procurement, and secured control over supply and distribution 
in Greater Calcutta. The Government of India erred in deciding to introduce* 
* ‘unrestricted fi'ee trade’’ in the Eastern Eegion in 1943 in preference to 
“modified free trade’'. The subsequent proposal of the Government of India to 
introduce free trade throughout the greater part of India was quite unjustified 
and should not have been put forward. Its application, successfully resisted by 
many of the provinces and states, particularly by the Governments of Bomba;/ 
and Madras, might have led to serious catastrophe in various parts of India. 

By August 1943, it was clear that the Provincial Administration in Bengal 
was failing to control the famine. Deaths and mass migration on a large scile 
were occurring. In such circumstances, the Government of India, whatever 
the constitutional position, must share wdth the Provincial Government the 
responsibility for saving lives. The Government of India sent large supplies of 
wheat and rice to Bengal during the last five months of 1948, but it was not till 
the end of October, when His Excellency the Yiceroy, Lord Wavell, visited 
Bengal, as his first duty on taking office, that adequate arrangements were* 
made to ensure that these supplies w^ere properly distributed. After his visit, 
the whole situation took an immediate turn for the better. 

We feel it necessary to draw attention to the numerous changes in the 
individuals in charge of food administration of the Government of India during 
the crucial year of the famine, Mr. N. E.. Sarker, the Eood Member, resigned 
in February 1943, and His Excellency the Viceroy, Lord Linlithgow, held the 
food portfolio without a Member to "assist him until May. The Secretary of 
the Eood Department, Mr. Holdsworth, fell ill during this period and died. His 
place was taken by the Additional Secretary, Major-General Wood, a Military 
Officer new to the problems of civil administration. Sir Azizul Haque became 
Member in charge of the Food Department in May. He was succeeded by Sir 
J. P. Srivastava in August and a new Secretary of the Department, Mr. 
Hutchings, was appointed in September. 

In Bengal, the new Ministry took office towards the end of April and Sir 
Thomas Eutherford became Governor in September 1943, replacing the late 
Sir John Herbert, then suffering from the illness of which he subsequently died- 

Thiis, during the various critical stages in the famine, heavy responsibility 
fell on individuals who were new to their posts. 

5. Tile people and tlie famine. — ^We have criticized the Government of 
Bengal for their failure to control the famine. It is the responsibility of the* 
Government to lead the people and take effective steps to prevent avoidable* 
catastrophe. But the public in Bengal, or at least certain sections of it, have 
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also their share of blame. We have referred to the atmosphere of fear and 
greed which, in the absence of control, was one of the causes of the rapid rise 
in the price level. Enormous profits were made out of the calamity, and in 
the circumstances, profits for some meant death for others. A large part of 
the community lived in plenty while others starved, and there was much indiffer- 
ence in face of suffering. Corruption was widespread throughout the province 
and in many classes of society. 

It has Been for us a sad task to inquire into the course and causes of the 
Bengal famine. We have been haunted by a deep sense of tragedy. A 
million and a half of the poor of Bengal fell victim to circumstances for which 
they themselves were not responsible. Society, together with its organs, failed 
to protect its weaker members. Indeed there was a moral and social breakdown, 
as well as an administrative breakdown. 



PART II 

DEATH AND DISEASE IN THE BENGAL 

FAMINE 

CHAPTER I.— MORTALITY 
A. — Total mobtality. 

1. According to figures published by the Bengal Public Health Depart- 
inent, 1,873,749 people died in Bengal in 1943. The average number of deaths 
reported annually during the previous 5 years, 1938 to 1942, was 1,184,903, 
so that deaths in 1943 were 688,846 in excess of the quinquennial average. 
The reported death rates per mille in Bengal in the five years preceding the 
famine ranged from 19*6 to 25*0, with an average of 21*2. In the famine 
year of 1943 the rate rose to 30*9 per mille. 

Nearly all the famine mortality occurred in the second half of the year. 
During the fii'st 6 months mortality was only 1*9 per cent, in excess of the 
quinquennial average. From July to December 1943, 1,304,323 deaths were 
recorded as against an average oi 626,048 in the previous quinquennium, re- 
presenting an increase in mortality of 108*3 per cent. 

2. Death continued to take its toll in 1944. In the first 6 months of 1944, 
■981,228 deaths were recorded, an excess of 422,371 over the quinquennial 
average. The death rate during the year from July 1943 to June 1944 reached 
-37*6 per mille. The complete mortality figures for 1944, which are not available 
-■at the time of writing, may show that, as far as excess mortality is concerned, 
the year 1944 was almost as disastrous as the previous one. 

B. — ^Accuracy of mortality statistics. 

3. All public health statistics in India are inaccurate. Mortality figures 
indicate trends in the death rate but can rarely be accepted as absolute. Even 
in noimal times, deaths are not fully recorded and the number of births 
■registered may be 20 to 25 per cent, below the number of births that 
4iave actually occurred.^ The famine mortality statistics issued by the Bengal 
Public Health Department, it may be remarked, tell a sufficiently tragic story 
as they stand. Many people have, however, maintained that they grossly 
underestimate the actual number of deaths. Thus, witnesses appearing before 
members of the Commission in Dacca estimated deaths in the district in 1943 
as one million, whereas the figure recorded by the Public Health Department 
was 149,000 (70,000 in excess of the quinquennial average). Professor K. P, 

‘Chattopadhyaya, Department of Anthropology, Calcutta University, made an 
estimate of the total mortality in 1943 — 3*5 million deaths — which has received 
wide publicity. This was based on surveys of sample groups in the worst 
famine areas, in which the mortality rate was 10 per cent, and it was assumed 
"that two-thirds of the population of the province were equally affected by the 
famine. The method of investigation followed cannot be accepted as statisti- 
cally sound; to estimate the provincial death rate from a sample of this 
nature is unjustifiable. When the famine was at its height dead and dying 
people were all too visible in famine-stricken areas, and it is natural that in 
such circumstances exaggerated estimates of mortality should have gained 
credence. 

4. While the Commission cannot accept popular views on mortality, it is 
nevertheless of the opinion^that the official figures under-estimate the total 


'Report of the Public Health Commissioner with the Government of India, 1936. 

108 


MOUTALITY 


109 ‘^ 


number of deaths. In rural JBeugai, as elsewhere in India, the primary collector 
of mortality statistics is a village functionary to whom deaths are reported 
by relations of the deceased in the village. The \illage cJiowli’idar ^ (previous 
to 1944), reported deaths to the Union Board office, whence by several stages 
the records ultimately reached the office of the Director of Public Health. The 
choLvliidar also reports the cause ot deaths. In normal times the system scarcely 
lends itself to scientific accuracy and in 1942. and 1943 other factors making; 
for errors and omissions were introduced. In certain places the salaries of 
cliowliidars were not paid and they deserted their posts to obtain work on 
military projects and aerodromes. During the famine cliowlddars were not 
immune from starvation and disease and some of them died. The replacement 
of dead and vanished chowkidars was no easy matter and several weeks or' 
months might elapse before successors could be found, during which 3eaths 
presumably went unrecorded. Further, in the height of the famine thousands 
of people left their homes and wandered across the countryside in search of 
food. Many died by the road-side — ^witness the skulls and bones which were- 
to be seen there in the months following the famine. Deaths occurring in "such 
circumstances would certainly not be recorded in the statistics of the 
Director of Public Health. 


5. There was a remarkable fall in 1943, in the number of deaths recorded' 
in infants under one month. Deaths in this age group numbered 101.406 
the quinquennial average being 138.780— a decrease of 26-8' per cent. This 
reduction in neo-natal mortality may be to a considerable extent due to a fall 
in the number of live births; the recorded birth-rate actually fell from 2S’0' 
(quinquennial average) to 18'8 per mille. It seems probable, however, that 
dusing the famine a large proportion of deaths of infants under one month 
was not recorded and that a similar factor operated in the reported fall in the 
birtii-rate.^ The lower mortality reported in infants under one month— an age 
group ^ which normally makes a large contribution to total mortality — must 
mmd in assessing the number of deaths by comparing deaths in 1943 
with the quinquennial average. 


6. At the end of 1943 a considerable effort was made, by civil and military 
medical authorities, to improve the registration of deaths. Emergency medical 
workers were instructed to supervise the recording of deaths by chowkidars 
and to check and accelerate the who’e system. The result was an unquestion- 
able improvement in the collection of mortality statistics and the figures for 
the first half of 1944, can probably be regarded as reasonably accurate. A 
^aph showing recorded mortality, month by month, is given on page 113. It 
is significant that there was a fall in January 1944, after registration had beer 
improved. No doubt the actual number of '’deaths fell at this stage owing tc 
the provision of food supijlies, but the health situation remained very serious. 
If the figures recorded in 1943 were a gross under-estimate (a.^., *half the 
actual number of deaths) one would expect that any real fall in the death-rate 
in January would be offset by the greater accuracy of registration, and that 
the result would have been a rise in recorded mortality. 

7. In spile of the conditions produced by the famine, there was no universal 
breakdown in 1943 in the system of recording deaths. We made careful 
inquiries on this point from local officials and other witnesses. After due 
consideration of the available facts we are of the opinion that the number 
of deaths in excess of the average in 1943 was of the order of one million — 
that is, some 40 per cent, in excess of the officially recorded mortality. We have 
found no valid reason for accepting estimates in excess of this figure. On the 
other hand, the high excess mortality in 1944 mus't be added to the toll of 


^The climkidar or village watekiinan, is a part-time village servant^ usually illiterate^ 
and paid about Bs. 6 or Bs. 7 a month. 
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mortality. Oh this basis we must conclude that about l o million deaths 
occurred as a direct result of the famine and the epidemics which followed in 
its train. 


0. — Age and sex mortality 

8. Various views were expressed to the Commission as regards the age and 
sex groups on which mortality fell most heavily. In some areas women and 
children appeared to be the principal victims, since many of the men had 
left home to seek employment elsew^here. The destitutes who thronged the 
relief kitchens in Calcutta and other centres seemed to be for the most part 
children, women, and old people of both sexes, and mortality among such 
■wandering destitutes w-as high. On the other hand, opinions were given that in 
villages &om which little or no migration took place, more men died than 
women. The effect of the famine on the age distribution of the population of 
Bengal is a question Tvhich deserves careful investigation. In view of errors 
and omissions in the recording of deaths to which previous reference has been 
made, it is, however, by no means easy to reach satisfactory conclusions. The 
data available for study include the public health statistics for 1943 and the 
'results of various inquiries on sample groups submitted to the Commission. 

9. Male and female deaths reported in 1943 numbered 998,428 and 875,321 
respectively, a difference of 123,107 to the disadvantage of males. Actually 
more male than female deaths are normally reported in Bengal, which is due 
to the higher proportion of males in the population, and to the excess of male 
births (108 male to 100 female), which leads to more deaths among infants 
of the male sex.^ If, however, the average number of male and female deaths 
in the previous quinquennium is compared with the figures for 1943, it is 
iound that tlip increase in male deaths was 62*5 per cent, as compared wdth 
o3«2 per cent in the ease of female deaths. The preponderance of male deaths 
is confirmed by a sample survey carried out in various rural areas by Mr. 
T. C- Bars, Lecturer in Social Anthropology, University of Calcutta. Of 4,833 
deaths investigated, 56*7 per cent were male and 42*3 per cent female. The 
same trend is shown in the records of deaths in famine hospitals in various 
centres. 

10. The excess in male deaths was more marked in the adult age groups. 
Up to 10 years the increase in mortality was almost equal in both sexes. In 
i:he age group 10 to 15. the rise in the number of male deaths was somewhat 
gieater than in the case of female deaths, but the difference is not striking. 
In the groups between 10 and 60, 515,290 deaths in males were recorded as 
against 439,273 in females, the percentage inci*eases in mortality over the 
quinquennial average being as fol’oW'S: — 


Age group Percentage increase over quinquennial 

average of deaths in 1943, 

Male Female 

15-20 98-3 ' 48*8 

20-30 82*9 59- 1 

30-40 98-8 88-9 

40-50 . 103*6 90*9 

50-60 76*3 


iThe Census Keport of 1941 gives 32,360,401 males and 29,099,976 females. 
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11* It must, however, be mentioned that the results of a series of sample 
inquiries in rural areas, analysed by Professor P. C. Mahalanobis, {Statistical 
Laboratory, Presidency College, Calcutta, are not in agreement with the 
provincial sex mortality data. The investigation covered 2,622 families 
(18,652 individuals), inhabiting villages in 7 sub-divisions. In the groups as a 
whole, the percentage mortality among females in 1943 was higher than the per- 
centage mortality among males. (Infants of both sexes below one year w^ere 
left out of the calculation). There was, however, considerable irregularity in 
the proportionate sex mortality in the various sub-divisions, and in some 
sub-divisions the male mortality, on a percentage basis, exceeded the 
female. The aggregate figures are influenced by the data from one sub-division 
"in which, for some reason, female deaths greatly exceeded male deaths. 


12. As regards mortality by age, the decrease in the reported number of 
deaths in infants under one month has already been referred to.^ The number 
of deaths in infants aged 1 to 12 months increased, but the total deaths' under 
one year declined as a result of the reported fall in neo-iiatal mortality. A 
large number of deaths occurred in the age groups 1 to o and 5 to 10. The 
number of deaths in old people over 60 was also high, 247,556 as compared 
with the quinquennial average of 154,405. The age groups 1 to 10 and 60 and 
over contributed between them 274,810 of the excess deaths in 1943, but since 
the mortality in these groups is normally high, their excess mortality w’as 
slightly lower than that in the intermediate age groups. 

13. IMortality in Calcutta in 1943 shows difierent trends from those shown 
by the data for the ^vhole province. The proportionate increase in male and 
female deaths was reversed, the former being 52*7 per cent in excess of the 
quinquennial average and the latter, 72*2 per cent. The percentage increase 
in female deaths exceeded that in male deaths in almost all the age groups. 
The total number of male deaths reported was greater than that of female 
deaths, but this is due to the preponderance of males in the industrial popula- 
tion of Calcutta. According to the 1941 census, males in Calcutta out- 
numbered females by about two to one. 

14. The greatest excess mortality in Calcutta was recorded in the age groups 
1 to 5, 5 to 10, and over 60, the percentage increase in mortality in these groups 
being 223-1, 85-1 and 192-6 respectively. The mortality statistics thus con- 
firm the impression that women, children, and old people were in the majority 
in the famine -stricken population which sought food and relief in the capital. 
It may be added that the recording of deaths in Calcutta is likely to be more 
accurate than elsewhere in Bengal, since no dead body can be disposed of by 
cremation or burial without notifying the municipal health authorities. 


15. Finally, attention should be drawn to one factor which mav influence 
the records of age and sex mortality in the districts. Omissions in the registra- 
tion of deaths may not have been equally distributed in the different age and 
sex groups. We have referred to unrecorded road-side deaths. It is not un- 
likely that these included more women and children than men. 

16. The above analysis is based largelv on the mortality figures of the 
Public Health Department as they stand. The quotation of recorded mortality 
figures, including digits down to the tens and hundreds, and the calculation of 
percentages to one place of decimals, tends to give a false air of accuracy. 
We must again emphasize that all the figures given are inaccurate and should 
not be regarded as indicating more than general trends in mortality. 
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17. We incline to the view that in the province as a whole famine mor- 
tality was greater among men than in women. There were, however, un- 
doubtedly places such as Calcutta where the reveise was the case. Assuming 
the higher male mortality to be a tact, it is by no means easy to suggest reasoni^- 
I'or it. Possibly men, with larger food requirements than women, suffered 
more acutely as food supplies dwindled away to nothing. Men may have 
attempted, more often than women, to remain at work in spite of increasing 
starvation, and thus used up their bodily reserves more rapidly. Again, women 
and children may have sought relief at food kitchens more readily than men. 
It is known that" large numbers of families have been deprived of their bread- 
winners and large numbers of women have been left wddows. Eesponsibility 
for the care of the wddows and orphans of the famine has been accepted by 
Government as part of the rehabilitation programme. Our tentative conclusions 
about sex mortality emphasize the extent of the task involved. 

18. A considerable fall in the birth-rate must unquestionably have occurred. 
This effect of famine is referred to in earlier reports on famine in India. Thus, 
it w’as said that in Orissa in 1866 and 1867, the birth-rate was reduced almost 
to nothing. According to a report on the Madras famine of 1876-7, in 9 famine 
districts the birth-rate fell from 26 per mille in 1876 to 20*3 per milJe in 1877, 
and to 13*8 in 1878. The number of births in these two years was calculated as- 
being 200,000 less than in two average years. In certain districts the birth-rate 
fell to. 4 to 5 per mille. The reported fall in the birth-rate in Bengal in 1913 
from 28*0 (quinquennial average) to 18*8 means a loss of 500,000 to 600,000 
births. While the accuracy of this figure may be questioned, there is no 
reason to doubt that births were greatly decreased in the Bengal famine, as 
in earlier famines. The decrease will influence the age composition of the 
population in future years and the curve of population growth. The latter 
will, of course, also be affected by the total famine mortality, and notably by 
the mortality among females of all ages up to the end of the child-bearing 
period. 

19. The falling-off in the number of live births during famine is presumably- 
due largely to an increase in the incidence of abortion, miscarriage, and still-birth 
resulting from malnutrition and disease. It is well known that a woman’s 
capacity to bear living children is impaired by malnutrition, while malaria 
frequently leads to abortion. The disruption of family life must also be an 
operative factor, particularly in the later stages of famine. 


B. — Course of mortality 

20. In May and June, 1943, the death rate began to rise in the districts 
of Eangpur, Mymensingh, Bakarganj, Chittagong, Noakhali, and Tipperah. The 
most striking increase was in Chittagong and the neighbouring district of 
Noakhali, where, after a steep rise in May, the number of deaths was twice 
the quinquennial average in June, and 3 to 4 times the average in July. It was 
in fact in these districts that the famine first made itself evident. In July 
the reported death-rate was above the average in all districts except Hooghly, 
Jessore, and Malda, but the rise was of a comparatively small order. Brom 
August onwards, the number of deaths rose rapidly, reaching its peak in 
December. The actual numbers recorded monthly are shown below% in com- 
parison with the quinquennial average, Tt will be noted that the famine 
mortality curve follows the quinquennial mortality curve, which also a tt lined its 
highest point in December. This suggests that during the last few months of the- 
year, the presence of famine accentuated the lethal effect of disease present iii‘ 
lesser degree in normal times. 
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Number of monthly deaths reported in Bengal from July 1943 to June 1944, 
comyared with the average in the previous quinquennium. 
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21. The death-rate in Calcutta, unlike that in the province as a whole^ 
reached its peak in October, 1943. The decrease in November and December 
was no doubt due to the distribution of food, the increase in hospital accom- 
modation, the better care and treatment of patients, and the removal of 
destitutes to camps outside the city. 

22. Study of the mortality recorded in the various districts in (Bengal in 
1943 and 1944, revea.s some important facts. Some districts are normally 
surplus in rice supplies, others deheit, while a third group is more or less self- 
supporting. Ill 1943, the usual order in this respect was disturbed in various 
ways. Thus, Midnapore is normally a surplus district and was taken as such 
for purposes of the Bengal Government's Procurement Scheme in 1944. In 
1943,. however, it was heavily deficit as a result of the cyclone, which produced 
famine conditions and serious health problems in certain districts before the 
great famine began. Again, rice supplies in various districts which are 
normally surplus, notably certain districts in West Bengal, were reduced as 
a result of the short crop. No satisfactory information about rice supplies in 
any district, in relation to the needs of the population, is in fact available. It 
is thus difiScult to compare mortality and the degree of scarcity district by 
district. Comparison is also affected by the migration of famine victims, who 
in general tended to wander from the worst areas to places where they had at 
least some hope of obtaining food. 

23. In spite of these facts — ^to which must be added the general inaccuracy 
of the mortality figures — certain rough conclusions can be drawn. Early in 
1948, certain districts were regarded as '‘buying areas'’ by the Government of 
Bengal. These were: Bakarganj, Burdwan, Birbhum, Bogra, Dinajpur, 
Jalpaiguri, Malda, and Eajshahi. It is impossible to say how far these districts 
were genuinely surplus; in Burdwan, for example, crops in two sub-divisions 
had been damaged in 1942 and 1948, by insect pests and flood. But at least 
scarcity was less acute in them than in certain other parts of the province. 
Chittagong, Dacca, Earidpur, Tipperah, and Noakhali, normally deficit area’s, 
were unquesSonably seriously short of supplies in the famine year. The excess 
mortality recorded in these districts in 1943 was in general considerably h'gher 
than in "the buying areas. It ranged from 51-1 per cent in Faridpur to 121*0 
per cent in Chittagong, the excess in Tipperah, Dacca, and Noakhali being 
118-6, 88 '7, and 95*9 per cent respectively. In the districts declared buying 
areas, excess mortality ranged from 2-8 per cent (Malda) to 60*5 per cent 
(Birbhum). In none of the others did it exceed 45 per cent. In the remaining 
fistricts of Bengal, excess mortality exceeded 50 per cent in Murshidabad (965), 
Howrah (71*5), 24-Parganas (70-1), Midnapore (58*1), Eangpur f554\ and 
Nadia (82-4). Of these, Midnapore was in a special position, while Howrah 
and 24-Parganas, which are near Calcutta, were subject to the drain of the 
Calcutta demand. 24-Parganas had also suffered to some extent fro-m the 
cyclone. In certain sub-divisions of Murshidabad, the aman cron of 1^48-4^, 
was a total failure. In the Nilphamari sub-division of Panerpur, there had 
failure of crops for 2 successive years as a result of drought. 

24. Thus, in a very broad way, mortality during the first six months of the 
famine was related to the degree of local scarcity. But in almost all the 
districts, whatever their position as regards production and supplies of rce, 
there was some increase in the death-rate. The rise in price was sener l 
throughout Bengal and led to starvation even in districts which were not 
obviously deficient in their total supplies. Further, epidemic diseases were 
not confined to the areas in which food shortage was most acute. 

25- In the first six months of 1944 there was a general rise in 
rate in the districts which had not suffered severely in 1943, while it contmued 
on a high level in most of the latter. In Birbhum, Dacca, Eangpur^ 24 
Parganas, Murshidabad, Malda, and Tipperah, excess mortality in the first six 
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months of 1944 exceeded 90 per cent Tipperah, Eangpur, Malda, and Dacca 
being the worst affected. In all the other districts, except Darjeeling whicH is 
an isolated hill district dissimilar in nature to the rest of Bengal, it ranged 
from 26 to 86 per cent. A very appreciable fall in excess mortality occurred 
in Chittagong (31*3 per cent, as compared with 204-1 in the previous six 
months), but in Tipperah the death-rate remained extremely high, being 111-3 
per cent, in excess of the quinquemiial average. Of all districts in Bengal, 
Tipperah su:^ered most severely during the famine. 

The mortality figures show that almost the whole of Bengal, in greater or 
lesser degree, was afiected by the famine and the outbreaks of epidemic 
disease associated with it. The extent of the area involved made the problem 
of combating epidemics and providing medical I'elief an enormous one. 



CHAPTEE II,— CAUSES OE DISEASE AND MOETALITY 

A. — Health previous to the famine 

1. In normal times, malaria, cholera, and small-pox are endemic in Bengal 
and serious epidemics of these diseases are of frequent occurrence. The state of 
nutrition of a considerable section of the population was poor. The same can 
of course be said of many other parts of India. The calamity of famine fell on 
a population with low physical reserves and circumstances were favourable for a 
flare-up of epidemic disease. The association between heaijh conditions in 
normal times and the high famine mortality must he underlined. 

B. — ^Lack op food 

2. A high proportion of the deaths which took place in the early stages of the 
famine can best be described as deaths from starvation. It is true that disease 
of some kind or another was usually present in starving patients, adding to the 
seriousness of their condition. Very commonly such patients suffered from 
“famine diarrhoea’*, often seen as an uncontrollable diarrhoea which led to 
dehydration, rapid weakening and death. Other kinds of disease were also 
frequently present in starving destitutes. There was a considerable excess 
mortality from malaria and cholera as early as July, 1943. The difference 
between death from simple starvation and death occurring in a starved indivi- 
dual who is suffering from disease is of medical interest, but a negligible 
difference when the broad facts of famine mortality are under consideration. 

3. We can perhaps roughi^^ distinguish between two phases of famine mor- 
tality and disease. During the first months of the famine, the' emphasis was on 
starvation, with or without coincident disease, as a cause of death. At a 
somewhat later stage, epidemic diseases took precedence over starvation. The 
peak in cholera mortality occurred in October and November 1943, while in the 
ease of malaria December stands out as the worst month. By the end of the 
year, with the reaping of the amaw crop, and the provision of food to the famine 
victims through the medium of relief kitchens, etc., deaths from sheer starva- 
tion diminished. When this stage was reached the main medical and public 
health problem became that of epidemic disease, notably malaria. But even 
when relief measures had been in operation for some time, and adequate food 
supplies for the province as a whole were available, the recovery of sections of 
the population from under-and mal-nutritioii was slow, and survivors belong- 
ing to the classes affected remained in a poor state of health. Throughout the 
famine the provision of suitable nourishment to patients in famine hospitals 
was of primary importance in treatment, although it was in the early stages 
that the problem of resuscitating cases of starvation by suitable therapeutic 
measures was most acute. 

C. — ^Disease in Calcutta famine hospitals. 

4. Epidemic diseases were prevalent among famine victims in Calcutta as 
in other parts of Bengal, For example, investigations carried out in Calcutta 
^wards the end of 1943 show^ed that some 40 per cent of destitute patients 
harboured malaria parasites. But in general the picture seen in the Calcutta 
emergency hospitals from August to November 1943 was that of acute starva- 

effects. Many of the patients in the hospitals were picked up on 
the stre^ in a state of extreme weakness and collapse, often on the point of 
death. They were for the most part emaciated to such a degree that the 
descnption living skeletons’" was justifiable. Weight was often njduced by 
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as much as one- third of the normal; that of men who normally weighed 120 to 
130 lbs. fell to 80 to 90 lbs. When this degree of emaciation is reached, as 
Alexander Porter points out in his book '‘The Diseases of the Madras Famine of 
1877-8'', “life is held by a slender thread which the least untoward circumstance 
is sufficient to snap," 

5. Many suffered from mental disorientation, showing a very marked degree 
of apathy and indifference to their surroundings. When taken hospital, such 
patients made little effort to help themselves and received medical attention 
with an indifference which sometimes amounted to passive obstruction. They 
did not care how dirty or naked they were. Those with famine diarrhoea would 
repeatedly soil their beds and pay no attention to the protests of the attendants. 
In a few cases maniacal symptoms vrere present. The mental state of many 
starving destitutes indeed sometimes disconcerted workers in famine hospitals, 
who were not aware that it was a pathological condition induced by starvation. 
There was some tendency to regard starvation cases as needlessly dirty and 
uncooperative and, since they made little effort to help themselves, not worth 
helping. Actually, the clouding of the mind induced by starvation cleared in 
a few days, if the patient could be rallied by suitable dietary and medical treat- 
ment. 

6. The exact causes of so-called “famine diarrhoea" are at present unknown. 
They may include* the following : 

(a) Unsuitable food which is not digested and leads to irritation of the intes- 
tines. The spectacle of starving destitutes ransacking refuse bins was common 
in Calcutta during the height of the famine. 

^ (b) Impairment of the digestive functions of the intestines, and actual anato- 
mical changes in the intestinal wall, due to the consumption of a diet grossly 
inadequate in quantity and defective in quality. 

(c) Infection with dysenteric organisms. 

A high death^ rate from “dysentery and diarrhoea" has been reported in 
earlier famines in India. In the nineteenth century, the term “famine 
diarrhoea" w-as often used. If the recorded mortality from dysentery and 
diarrhoea during the course of earlier famines is studied, it is found that the 
number of deaths ascribed to this cause rose and fell according to the severity 
of famine conditions, that is, the degree of starvation. A similar phenomenon 
is observable in the naortality statistics of Calcutta during the second half of 
1943. When the famine was at its worst, famine diarrhoea was perhaps the 
most formidable problem with which the medical relief agencies had to deal. 

7. Many patients showed famine oedema or dropsy, the dropsical swelling 
often masking the gross underlying emaciation. Dropsy invariably makes its 
appearance under famine conditions; for example, it was widely prevalent in 
the under-fed population of Central Europe during and just after the last war. 
Protein deficiency is usually considered to be the chief cause. In the Bengal 
famine victims, it was often associated with anaemia. An interesting observa- 
tion was that malaria not infrequently developed in patients who had rallied 
after a few days’ stay in hospital. The temperature would rise and malaria 
parasites would be found in the blood. This may be explained in two ways: 
either the parasite was unable to multiply in a starved body and revived together 
with it's host, or during the phase of starvation, it was present as in the later 
febrile stage, but, owing to the low state of the patient, produced no febrile 
reaction. 

Anaemia was prevalent in patients in famine hospitals at all stages of the 
famine. This was no doubt largely due to the combined effects of under-nufari- 
tion and malaria. 
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8. The treatment of cases ot acute starvation cannot be considered in detail 
in this report. A research unit in Calcutta, financed by the^ Indian Besearoh 
Fund Association, made a study of this subject and published a brochure 
entitled “The Treatment and Management of Starving Sick Destitutes'’, which 
contains much useful information. The essentials of treatment are the provi- 
sion of nourishment in suitable form and good nursing. Nutritious food must 
be administered at first in small quantities and then in gradually increasing 
amounts as the patient I'eeovers. Good results were obtained in cases of severe 
inanition by the injection of “protein hydrolysate”, an extract of meat con- 
taining protein in pre -digested form. Disease present in starving patients must 
of course be appropriately treated. 

9. Many collapsed cases admitted to the Calcutta hospitals died within a 
few hours. Probably no form of treatment could have saved them. Some- 
times very weak patients survived for a few days in hospital and appeared to be 
rallying wdien they suddenly died. This phenomenon, which was observed by 
Alexander Porter in the IMadras famine of 1877-8, illustrates his remark that in 
the circumstances “life is held by a slender thread”. 

10. Staiwing destitutes did not show vitamin deficiency diseases, which are 
usually associated with chronic malnutrition, with the emphasis on qualitative 
rather than quantitative defects in the diet. The rarity of such diseases 
throughout the famine was somewhat sm’prising. In general, the condition of 
destitutes in Calcutta — and no doubt in other centres — in the early stages of the 
famine was indicative of acute atars^ation, into which they had fallen within 
the space of 2 to 8 months, and not of prolonged under-nutrition. The desti- 
tutes who- left their homes to seek relief were not simply short of food. They 
had no food. This is consonant with other facts on record about the onsefi of 
the famine. 

D. — Disease takes precedence over starvation. 

11. From about December onwards, there was a change in the clinical picture 
seen in famine hospitals. Most of the beds were filled with cases of malaria. The 
number of cases of famine oedema gradually diminished during the early months 
of 1944. Cases of acute starvation and extreme emaciation became relatively 
rare. Patients in general were thin and weak, and obviously required plenty of 
nourishing food to restore them to health. The majority were anaemic. There 
was, however, a genuine improvement in the state of nutrition. Cases of 
dysentery were frequent, but the “famine diarrhoea” which was so serious a pro- 
blem in the earlier part of the famine, largely disappeared. Scabies a skin 
disease, became almost universal among destitutes in fanoine camps .and hospi- 
tals. In many cases the greater part of the skin surface was involved in the lesions 
of scabies, complicated by impetigo and localised septic infection. The epidemic 
of scabies was probably due to various causes. In the first place, conditions 
of life among destitutes, e.g., lack of clean clothing, lack of opportunity for 
washing, overcrowding or close contact in famine camps, etc., facilitated the 
traiismission of the infecting agent. It has also been suggested that lack of 
oil for inunction of the skin was an important factor. Secondly, the unhealthy 
state of the skin itself, resulting from malnutrition, perhaps reduced its re- 
sistance to secondary infection. It is worth adding that healthy famine relief 
workers sometimes contracted scabies in the course of their work and that in 
general the disease in destitutes responded to the familiar treatment with sul- 
phur ointment. . 

Another condition which was common in famine hospitals was “tropical 
ulcer ’ or “Naga sore”, an ulcer of the skin and subcutaneous tissues usually 
situated in the anterior aspect of the lower part of the leg or the ankle. It 
usually begins with some slight wound or abrasion which refuses to heal. In 



OAXISKS OF DISEASE AND MORTALITY 


1L9 


normal times tropical nicer is common among plantation labourers who are in a 
p<.>or state of nutrition and anaemic as a result of malaria and hookworm. Pre- 
sumably malaria and malnutrition were responsible for its prevalence during the 
Bengal famine. 

A good deal of Ivala-azar was seen in the famine hospitals and some doctors 
think that its prevalence increased in 1944. There were a few cases of cancrum 
oris — a distressing condition in which tissues in the neighbourhood of the mouth 
putrefy and are destroyed. In the Eussian famine of 1920, cancrum oris was 
w’aespread, but for some reason it was not common in the Bengal famine. 

It was anticipated that with the onset of the cold weather there would be 
numerous deaths from pneumonia. however, did not occur; there was 

very little pneumonia. Again, eye-disease of various kinds often results from 
malnutrition and vitamin deficiency, but e>e -disease was rare in patients in 
famine hospitals and out-patient clinics. The relative absence of vitamin defi- 
ciency disease has previously been mentioned. This again was contrary to 
expectation, since a high incidence of such disease had been prophezied as 
acute starvation gave place to more chronic malnutrition. In fact, the picture 
of disease in the Bengal famine failed in many respects to conform to the 
anticipations of doctors and nutrition experts. 

E. — ^Epidemics 

(i) Mortality. 

13. Severe epidemics of malaria, small -pox and cholera were associated with 
the famine. The malaria season in Bengal normally extends from July to 
December. A severe and widespread epidemic, beginning in June, occurred 
during the latter half of 1948, reaching its peak in December and continuing in 
1944. Erom July to December 1943, 479,089 deaths from malaria w^ere re- 
corded, an excess of 266,208 deaths (125*1 per cent) over the quinquennial 
average. In the first 6 months of 1944, malaria mortality figures w’-ere of the 
same order; 400,901 deaths were recorded, which was 223,664 deaths (126T per 
cent) above the average. Excess deaths from malaria accounted for 41*5 per 
cent of excess deaths in 1943 and 53-0 per cent of excess deaths from January 
to June 1944. In December 1943, the reported deaths fmm malaria were 202*6 
per cent in excess of the quinquennial average. 

14. Certain districts suffered more severely than others. The largest num- 
ber of malaria deaths was recorded in Nadia, "Mursliidabad, IMymensingh, Farid- 
pur, and Tippex'ah. As regards percentage increase over the quinquennial 
average, Howrah, Murshidabad, Dacca and Tipperah head the list. \^ile in 
general mortality from malaria was exceptionally high in the admittedly deficit 
districts previously mentioned, the epidemic affected all districts in greater or 
lesser degree. 

We realise that the figures of malajin nioi'tality are likely to be inaccurate, 
and more inaccurate in 1943 than in 1944. For the certain diagnosis of malaria, 
which may be confu.sed with other fevers, a blood examination is necessary and 
the proportion of eases in which this was done was of course infinitesimal. The 
figures, however, suffice to show that a most formidable epidemic of malaria 
was associated with the famine, and indicate its general course. Bengal is 
normally a very malarial province, having in fact the highest incidence of 
malaria of any province in India except the small province of Coorg. But no 
epidemic approaching in severity that of 1943-4 has occurred within its recent 
history. 

15. There was no abnormal rise in mortality from cholera in the first half 
of 1943. The epidemic began in July and reached its peak in October — Novem- 
ber. In Bengal, March and April are normallv the months of highest pre- 
valence. After November there was a gradual fall in cholera deaths, and by the 
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end of May 1944 they declined alnaost to the normal level. The total number 
of deaths from cholera I'eported from July 1943 to Jxme 1944 was 218,269^ that 
is, 309*7 per cent in excess of the quinquennial average for 1938-42. The whole 
of Bengal was involved in the cholera epidemic and there was no close correspon- 
dence between cholera mortality and general mortality. The greatest number 
of cholera deaths was reported in Mymensingh, Dinajpur, Bakarganj, Tipperah,. 
and Noakhali. 

16. As compared with malaria and cholera, small-pox was a relatively'- un- 
important cause of mortality in 1943. Heported deaths numbered 22,005, the 
quinquennial average being* 7,991. A severe epidemic, however, began in 
December 1943 and raged during the first half of 1944, reaching its peak in 
March and April. From June onwards it declined. During the months January 
to June 1944 the number of deaths from small-pox was 125,471, that is, 118,841 
in excess of the average. Some 28 per cent of the excess mortality during this 
period is accounted for by deaths from small -pox. 

(ii) The relation of famine to the epidemics: 

17. A famine -stricken population is a sick population. Famine means not only 
lack of food in the quantitative sense but also lack of essential food constituents 
which are needed for bodily health. The functioning of every tissue and organ 
in the body is impaired by insufficiency of food. Susceptibility to. infection may 
be increased, and resistance to disease vrhen contracted will be reduced. Attack- 
ed by the same disease, an ill-nourished and debilitated individual is more likely 
to succumb than a healthy one. The former’s response to treatment is likely -fco 
be unsatisfactory, and recovery, if recovery takes place, prolonged. The disor- 
ganization of life produced hj famine furthers the spread of disease of various 
kinds, including the major epidemic diseases. We have estimated that there 
were some 1*5 million deaths in excess of the average in 1943 and the first half 
of 1944. It is impossible to separate these into groups and to assign a proportion 
to starvation and under-nutrition, another proportion to epidemic disease, and 
yet another to non-epidemic disease. The famine and its effects on the life of 
the people must be held generally responsible for the high excess mortality 
recorded under all the headings in the mortality tables. 

18. The relation betw^een epidemics and famine requires, however, more 
detailed discussion. The Commission was specifically asked to report on the 
causes and prevention of epidemics in famine. We must also inquire how far 
mortality in the Bengal famine could have been reduced by effective public 
health measures. The problem of famine disease and its prevention was dis- 
cussed by the Famine Commission of 1901 whose views, given below, are worthy 
of close attention: 

'‘Before w^e consider, as required by our instructions, 'in what manner the 
famine affected the death rate of the various provinces and districts* and enquire 
into 'the causes of any variation’, it is necessary to explain our opinion of the 
connection with famine of the different diseases which commonly appear in its 
course, viz., fever, cholera, dysentery and diarrhoea, and small-pox. The last 
is inconsiderable, and only so far connected with famine as vaccination falls 
mto disuse owing to the engagement of the vaccinating staff on other duties. 
Dysentery and diarrhoea are peculiarly famine diseases, directly caused by in- 
sufficient and unwholesome food or by reduced powers of digestion and assimila- 
tion as the result of continued privation. Again, it is practically impossible to 
prevent the outbreak of cholera when large masses of men are collected together 
w^eather under famine conditions : but efficient organization and 
careful sanitary arrangements can stay the spread of the epidemic and when 
these precautions are not taken, a considerable share, at any rate, of the re- 
sultant mortality must be deemed to have been preventible. Of fevers it can 
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only be said that they often are in origin climatic, but that their fatality is 
owing to the reduced power of the people to resist them, largely due to famine,'" 

19. The severe diarrhoea which complicated many cases of starvation is un- 
questionably a famine disease. Dysenteric organisms were found to be present 
m some 30 per cent of intestinal fluxes in destitute patients in Calcutta, but 
it must be remembered that a large percentage of the population is infected 
with such organisms in normal times. Even in infected cases, the condition of 
the intestines induced by starvation may have been an important etiological 
factor. Though its underlying pathology is at present obscure, ' ‘famine 
diarrhoea ' may be regarded as a genuine clinical entity, and an important cause 
of mortality in the Bengal famine. It could have been prevented only by pre- 
venting the famine, and its eSective treatment, in collapsed and emaciated 
cases, was extremely difficult, 

20. The fatality rate of almost any serious disease is likely to be increased by 
undemutrition and starvation. We have, however, no satisfactory information 
about hospital fatality rates in the case of the major epidemic diseases during the 
famine. Lack of food may also facilitate the transmission of disease by increas- 
ing susceptibility to infection. In the case of small-pox, there is no evidence* 
that this factor is operative. The epidemic during the famine can be ascribed 
to social disorganization which increased opportunities for contagion, and to the 
unprotected state of the population, that is, the insufficient proportion vacci- 
nated. The small -pox epidemic could have been largely prevented by wides- 
pread vaccination in previous years and up to the time when it flared up. 

21. As regards cholera, other factors may be involved in epidemics asso-, 
eiated with food shortage and famine. In the conditions produced by the famine 
there was, of course, every opportunity for the pollution of water supplies and' 
the spread of the^ disease through obvious channels of infection. But, apart 
from this, two possible causes may be mentioned. In the first place, food 
shortage and famine make people more careless about what they eat and drink, 
and opportunities for infection are thereby increased. Secondly, the acid 
secretion of the stomach tends to be diminished in people who are short of food. 
It has been suggested that while the healthy stomach with its normal secretions 
may act as a harrier against the cholera vibrio, which enters the body by tho 
mouth, the stomach of an ill-fed individual provides a less effective acid- 
barrier”. This, however, is speculation and is not based on satisfactory scientific 
evidence. 

We agree with the views of the 1901 Commission that much of the cholera 
mortality “must be deemed to have been preventible”. Apart from the disin- 
fection and purification of water supplies, public health workers have to-day at 
their disposal another weapon against cholera in the shape of cholera vaccine. 
A cholera epidemic can be checked, even in a famine -stricken population, by 
familiar sanitary methods and by the inoculation of vaccine on a wide scale. 
We shall inquire later whether the anti-cholera measures in the famine were 
in fact adequate and efficient. 

22. The relation between malaria and famine is a more complicated pro- 
blem. As regai’ds fatality, medical witnesses told us that destitutes attacked' 
by malaria often failed to respond to appropriate treatment and succumbed 
readily to the disease, vrhile healthy people attacked by malaria in the same 
area recovered after treatment in the usual way. This would conform to the 
^ews of the 1901 Famine Commission and of earlier Famine Commissions on 
‘'fevers” and famine. Malaria is the most prevalent and lethal of the “fevers” 
both in normal and famine times in India. Fulminant epidemics of malaria 
have often been associated with food scarcity and famine. To give one example, 
in 1897. an epidemic of fever, occurring in famine districts in the Central* 
Provinces, was the subject of a special inquiry. The theory was advanced that 
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the fever was of a ‘‘specially malignant type” but this was not supported by 
the majority of obseiwers. “Almost all the medical officers employed agreed 
in holding that tlie fever was ordinary malaria fever, which, though it attacked 
all classes more or less, was specially fatal only in the case of those who had 
suffered from privation.”^ 

Pever epidemics in typical Indian famines due to drought have followed a 
somewhat different course from malaria in the Bengal famine. They have tended 
to occur after the famine had been relieved, when the long delayed rains had 
arrived and the people were returning to their normal village occupations. 
During the height of a “drought famine”, the parching of the land checks 
mosquito breeding. “The rainfall, which occurs after a few years of drought 
is often excessive, giving rise to floods, and this in itself usually creates cir- 
cumstances favourable for the transmission of malaria. There are other 
epidemiological factors which may play a part in such outbreaks. The years 
of drought preceding an epidemic may so lower anopheline density and longevity 
that little or no malaria transmission takes place for several consecutive years. 
The absence of malaria transmission during such prolonged periods allows the 
immunity of the population to fall to a low level, especially in the younger 
children, many of whom may never have been exposed to malarial infection. 
In malaria epidemics, the mortality among children is often exceptionally 
severe and forms a high proportion of total mortality. Widespread destruction 
‘of cattle may result in the deviation of cattle -feeding anophelines to man ”2^ 


R. E. Cbristopliers, in his investigations of the epidemiology of malaria in 
the Punjab, studied the i^elation between famine and the disease.^ He noted 
that, of twelve great epidemics of malaria which devastated the Punjab in the 
latter half of the nineteenth century, seven followed seasons of famine or acute 
scarcity. Taking the price of food stuffs as an index of scarcity, he found a 
high correlation between scarcity and mortality from fever; the epidemics of 
1870, 1872, 1878, 1879, 1881, 1887, 1890, 1892, 1900 and 1908 all occurred during 
periods of high prices. He found, however, an equally high correlation between 
famine and rainfall and concluded that “even if scarcity is in reality involved 
in epidemic causation, we should not expect to find it acting in the absence 
of the necessary factor of rainfall. We must not look for the effect of famine 
In this respect in the famine districts at the time of the famine, for at this time 
the essential factor, excess of rainfall, is absent”. In the Punjab, vears of 
scarcity or famine were usually followed bv excessive rainfall and periods of 
nigh prices.. 


23. These observations do not throw much light on the epidemiology of 
malaria in the Bengal famine. In Bengal there was no preceding droughb 
followed by heavy rains and indeed in the water-logged delta of Bengal climatic 
® breeding of mosquitoes. ^Mosquitoes 

could thrive when the famine was at its height and the epidemic raged at this 
period. It IS. ^owever, significant that so experienced and distinguished a 
mrfanolomst ns Sir E-^kart Christophers should have regarded food scarcity and 
famine as being possible factors m the genesis of severe malaria epidemics 

sn the malaria which caused 

so many deaths m the Bengal famine was of an exceptionally virulent tvpe. A 

population acquires some degree of immunity to the 
local strain or strains of malaria parasite. If a r^ew strain is introduced 

^ Keport of the Indian Famine Commission, 1898. 
a,447*. Sommerville, Journal of the Malaria Institute of India 1940. 


* Proceedings of the Imperial Conference,. Simla, 1909. 

" Malaria in the Punjab ”. — Scientific Memoirs of the Gk)vernment of Indial No. 46. 
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immunity is weakened and the new strain may be liighly virulent. In Bengal 
circumstances were propitious for the dissemination of unfamiliar strains; 
there was considerable migration of sections of the population in certain areas, 
and previous to the famine there had been an influx of refugees from Burma, 
many of whom were malarious and may have been the carriers of exotic strains. 
It is very difficult, fi'om the evidence available, to reach a satisfactoiy conclu- 
sion on this point. We may, however, suggest that the high mortality rate 
from malaria can be largely* accounted for without pre -supposing any change 
in the virulence of the infecting organisms. This opinion, tentatively expressed, 
is similar to that of previous Famine Commissions 

24 Malaria control in Bengal by the prevention of mosquito breeding or 
the destruction of adult mosquitoes is a formidable problem for which no solution 
has as yet been found. Anti-malarial measures of this nature were impossible 
during the famine. The only way of mitigating the epidemic was by supplying 
anti-malarial drugs in abundance and by treating as many patients as possible. 
The main responsibility of medical and public health authorities w^as to provide 
facilities for treatment. We shall revert to this question later, but it may, be 
said at once that the responsibility was inadequately^’ fulfilled. 

25. An attempt has been made in the preceding paragraphs to discuss the 
relation between famine and epidemic diseases. The subject should not, how- 
ever, be closed without reference to our present lack of knowledge of all the 
factors concerned in the rise and fail of epidemics and their interaction. The 
Ooonian Lecture of Professor W. W. 0. Topley entitled ''The Biology of 
Epidemics”, given before the P-oyal Society in 1941, brings out the complexity 
of the problem. It may be difficult to account satisfactorily for the cause and 
course of epidemics even in a well-fed static human popnlntion, even indeed, 
in a closed oolony’^ of experimental animals. To do so in the case of a socially 
disorganized famine -striken population is an impossible task. 



CHAPTEE III,— MEDICAL BELIEF AND PUBLIC HEALTH WOEK 
A. — Hospitals and Staff. 

1. The steps taken by the Government of Bengal, with the assistance ot 
the Government of India and the military medical authorities, to meet the 
grave medical and public- health situation created b^ the famine will be briefly 
described. During the earliest months of the famine some use was made of 
the A.B.P. medical organization, which had at its disposal a certain number 
of bed*s in existing hospitals and emergency A.B.P. hospitals. In the middle 
of August 194B arrangements were made for doctors to attend to destitutes 
collapsing in the streets of Calcutta from starva?tion, and to provide hospital 
accommodation for them. By tne end of September, over 2,000 emergency beds 
had been opened in Calcutta and its suburbs for the treatment of sick destitutes, 
and medical staff was recruited for the emergency hospitals and wards. The 
A.E.]\ medical organization in the city was pressed into service. During the 
same months orders were issued by Government to district authorities sanc- 
tioning the opening of emergency hospitals in such places and on such a scale 
as the emergency demanded. By January 1944 it was re])orted that some 
18,000 beds were avadlable and the number in July 1944 reached 18,250. These 
were provided largely by the construction of Belief Emergency Hospitals con- 
taining 100, 50 and 20 beds according to local necessity. In the early months 
of 1944 '^satellite treatment centres” w-ere opened in association with 1,400 
dispensaries, for the treatment of patients in villages remote from dispensaries. 

In November 1943 military medical resources W'ere placed at the disposal 
of Bengal, l^niitary hospitals, 16 in number and situated in various centres 
throughout the province, provided 2,100 beds and some 50 mobile military medical 
units \vere organized. The latter were subsequently replaced by civil units when 
the military personnel was withdrawn. Mobile units, staffed for the most part 
by medical students, were also organized by the Bengal Government. In 
February 1944, the number of such units was about 250*, but this was later 
reduced to 80 owing to the return of the students to colleges. 

2. Steps w’ere taken to transfer district and subdivisional hospitals from 
the control of local authorities to that of the Provincial Government, in order 
to improve their eflSciency. In June 1944, 11 hospitals had been taken over 
by the Provincial Government, 44 were on the point of being taken over and 
negotiations for the transfer of the remainder wei'e in progress. 

3. The Director General, Indian Medical Service, visited Bengal during 
the first week of September, 1943, and made arrangements for the distribution 
of milk through the Indian Bed Cross Society; an appeal for funds for this 
pjirpose w^as made in the same w^eek by the Vicerine. At a meeting of the 
Nutrition Advisory Committee, Indian Eesearch Fund Association, held in Delhi 
on October 1st and 2nd, 1943, the famine in Bengal was discussed and imme- 
diate arrangements made to establish a research unit in Calcutta to study 
methods of treating eases of starvation and famine disease. Early in October 
there were consultations in Delhi betw'een the Minister for Public Health and 
Local Self-Government, Bengal, and the Department of Education, Health and 
Lands, Government of India, about the health and medical requirements of 
Bengal, and efforts were made by the latter to obtain doctors and nurses for 
famine work. The Director-General, I.M.S., newly appointed in October, and the 
Public Health Commissioner with the Government of India arrived in Bengal 
in the first week of November 1943 to advise and assist in the organization of 
medical relief and public health measures. Other visiting experts during 1943 
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included the Director of Medical Services in the Army, the Director, Malaria 
Institute of India, and the Director of Nutrition Eesearch. 

4. In November 1943 an I.M.S. officer was made available to the Bengal 
Government for the post of Director of Public Health to replace, in the interests 
of efficiency, the provincial service officer previously employed. Seven I.M.b. 
officers were released from military service, and returned to Bengal for duty 
at various dates during the first half of 1944. They were mostly employed 
as Civil Surgeons. The military authorities, in November 1943, lent the 
services of one Assistant Director of Hygiene, 10 Deputy Assistant Doctors 
of Hygiene, and 56 medical officers for employment as health officers in sub- 
divisions. A senior officer was appointed as Medical Adviser for Famine Belief. 
The Assistant Director of Hygiene was concerned with general supervision, 
the Deputy Assistant Directors of Hygiene assumed the duties of Assistant 
Directors of Public Health in various parts of the province, and the medical 
officers were employed as health officers in sub-divisions. The duties of the 
additional health staff included the improvement of village sanitation and disin- 
fection of water supplies, the carrying out of inoculations and vaccinations, the 
treatment of malaria cases, and the supervision of the work of the subordinate 
public health staff. They were also instructed to ensure the prompt reporting 
of vital statistics to the Director of Public Health. Before they proceeded to 
the districts the officers were given a brief course of instruction at the Health 
Unit in Singur, an organization attached to the All-India Institute of Hygiene 
and Pubic Health. 

At the end of May 1944 it became necessary, owing to military requirements, 
t50 withdraw part of this staff, but tw’o Deputy Assistant Directors of Hygiene 
and 40 military sub-divisional officers w'ere left with the Government of Bengal 
tu give time for arrangements to be made to replace them. 

5. There was great difficulty in obtaining enough civilian medical officers 
of satisfactory calibre to meet the emergency. Other provinces were approach- 
ed to supply medical officers, but since the medical cadres of all provinces 
had been depleted by the release of medical officers for service with the 
army, little help was forthcoming. The Central Provinces provided 2 medical 
officers, and the Government of Burma lent the services of 27 doctors who 
w^ere in India awaiting the reconquest of Burma and return to their own duties. 
The attempts of the Government of Bengal to recruit medicar officers within 
the province were far from succe.ssful. It was found that doctors were 
reluctant to serve in rural areas under the conditions produced by the famine, 
and moreover the pay offered w^as not attractive enough. There w^as a general 
increase in sickness among well-to-do people who could afford to pay for 
medical treatment and hence good money to be made in private practice. Up 
to February 1944 some 160 doctors — a quite insufficient number — ^were "recruited. 
At the instance oi the Government of India rates of pay were increased in 
March, 1944, and by the end of June 328 doctors had been obtained for famine 
medical work. This w’as about half the number wffiich the Government of Bengal 
estimated to be necessary. 

6. There is a great shortage of nurses in India in normal times, the reasons 
for which need not be discussed here. In the whole country there are only 
some 7,000 trained nurses, which works out as one nurse for every 56,000 of 
the population. A large proportion of these are at present serving with the 
army. During the famine the problem of obtaining additional nurses was 
insoluble. Neither Provincial Governments nor missionary organizations were 
able to help. The only way to meet the emergency was to obtain untrained 
male and female attendants, put them in hospitals and hope that they would 
learn something about nursing from the instructions of the doctors and practical 
experience. Clearly such attendants cannot be described as nurses in the 
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usual sense of the term. The medical work of faiiiine hospitals was handicapp,ed 
throughout by the lack of satisfactory iiursing staff. 

7. The sweeper is a functionary of vital importance in Indian hospitals, 
performing the essential tasks delegated to him by the customs of the country. 
His services were of i^articular importance in emergency hospitals without sani- 
tary appliances or drainage. Great dithculty was encountered m obtaining 
sweepers for the famine hospitals. There was a shortage of sweepers in Bengal 
owing to the demands of the military and the swollen population of Calcutta. 
Two* hundred sweepers were recruited in the United Provinces — a nnaher 
altogether insufficient to meet requii'ements. Although their pay was nearly 
double that of Bengali sw-eepers, and the difference led to discontent among 
the latter, some of the U. P. sweepers deserted after brief service.. In the early 
months of the famine, when many patients were suffering from diarrhoea and 
beds and wards were continually befouled, the shortage of sweepers was almost 
as great an obstacle to the efficient running of hospitals as the shortage of 
doctors and nurses. The problem remained unsolved throughout the famine. 

B. — ^Mbdical Supplies. 

8. The lethal epidemic of malaria made quinine preparations and substi- 
tutes the most important of all drugs during the emergency. In peace time 
the normal consumption of quinine in India is about 200,000 lbs. In 194B 
some 79,000 lbs. of quinine and 20,000 lbs. of cinchona febrifuge were allotted 
to Bengal. In 1944, 65,000 lbs. of quinine, 30,000 lbs. of cinchona febrifuge, 
500,000 quinine ampoules and 382 million tablets of mepacrine and quinacrine 
were supplied to the province. The latter are recently introduced synthetic 
preparations, resembling the German preparation “atebrin’*, Mepacrine has 
been widely and successfully used by the army in the Burma campaign. Large 
amounts of anti-malarial drugs were in fact supplied to Bengal during the 
famine and the epidemic of malaria which continued throughout 1944, the cost 
of those distributed free in 1944 being no less than Bs. 21,00,000. 

9. One million sulphaguanidine tablets were sent from the United Kingdom 
under arrangements made by the Secretary of State. The main use of sulpha- 
guamdine tablets is in the treatment of bacillary dysentery. The effect of this 
drug on cholera is at present under investigation. 

10. The following supplies of vitamin tablets and preparations were obtained;., 
one million compound vitamin capsules from army stocks; 50,000 vitamin 
B1 tablets from local stocks; one million vitamin B1 tablets and one million 
halibut oil capsules by air from the United Kingdom, the despatch being arranged 
by the Secretary of State: one million halibut liver oil capsules presented by 
Boots Pure Drug Co.; 700 gallons of shark liver oil from supplies in India. In 
the second half of 1944 a further supply of 2,900,000 composite vitamin B 
tablets was expected from England. 

11. The civil emergency hospitals, mobile units, etc., had to be supplied 
with drugs, blankets, sheets, disinfectants and other necessary articles. This 
was the responsibility of the Government of Bengal. The military units which' 
came into action at the end of 1943 were fully equipped, but equipment for the 
expansion of certain military hospitals was later provided by the Government 
of Bengal. Additional drugs were also supplied by the civil authorities to 
medical units after the initial stage. Eood supplies for military ‘hospitals were 
a civil responsibility. 

Existing hospitals in Bengal were in general poorly equipped and there 
was a deficiency in the province of most medical supplies, so that there was 
little to on in the task of creating hospital accommodation. After 

November 1943 the problem of medical relief was taken up in earnest, 
and by degrees the supplies required by the hospitals were obtained and 
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distributed- — ^no easy task under war conditions. Needless to say, the standard 
of equipment of the emergency hospitals was not high, but in general it suffi- 
ced for the care and treatment of destitutes. The (jovernment of India made 
available in November 1943 the services of the officer in charge of the Calcutta 
Medical Store Depot, his duties being to advise on the procurement of medical 
supplies, and to assist in their storage and distribution, pending the comple- 
tion of satisfactory provincial arrangements for these purposes b^- the Govern- 
ment of Bengal. A Centre Store Depot was opened by the Government of 
J^engal in May 1944. The military undertook the distribution of medical 
supplies, and after their withdrawal in April 1944 fresh difficulties were 
encountered. In May the Government of Bengal renorted that medical supplies 
were adequate but that there was a breakdown in the distribution arrangements 
in some areas. 


C . — ^Anti-epidemic mea sure s . 

12. The number of vaccinations against small-pox and inoculations against 
cholera carried out monthly from July 1948 to May 1944 is shown below. The- 
figures are those of the Director of Public Health. 


1943 


Vaccinations 

Inoculations 

July 


114,167 

721,615 

August ...... 


84.167 

609,306 

September . • 


71,224 

568,142 

October ...... 


72,781 

762,019 

November ..... 


167,160 

610,367 

December ..... 


463,738 

610,864 

Total for July — December 1943 

• 

973,237 

3,882,303 

1944 


Vacc' nations 

Inoculations 

Ja ua y . 


1,776,166 ' 

945,436 

February 


3,336,542 

1,141,880 

March ...... 


6,139,101 

2,606,882 

April ...... 


7,303,137 

4,339,636 

May 


6,700,030 

2,695,186 

Total for January — ^May 1944 

. 

23,253,976 

11,628,020 


By the end of May, 1944, according to these figures, over a third of the 
population had been inoculated against small-pox and about one-fifth against 
cholera. It was one of the duties of military and civil medical officers employed 
in famine relief to carry out inoculations and vaccinations. After very consi- 
derable delay, some 1,000 sanitary assistants were recruited by the Government 
of Bengal for this purpose. By October 1944 the number of inoculations and 
vaccinations reported had reached 18 and 32 millions respectively. 

13. Bleaching powder is essential in combating epidemics of cholera. It is* 
needed to disinfect clothing, the houses in which cholera occurs, and water 
supplies. Bleaching powder has been in short supply in India during the war 
and early in the war was placed under the control of an officer of the Govern^ 
ment of India, the Controller of Heavy Chemicals. Supplies required by 
Provincial Governments, local bodies, etc., could be obtained only by application 
to this officer. In the emergency in Bengal this proved a cumbrous procedure, 
and indeed in the early months of the cholera epidemic little attempt was made 
by the Government or local bodies in Bengal to secure the necessary bleaching 
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powdsr. Id Noveiiiber, 1943, at tiis iDstance of tlie Public Health. Comiais- 
fiioner, the Controller of Heavy Chemicals placed 50 tons at the disposal of 
the Director of Public Health, 

14. The water used for domestic purposes in rural Bengal comes Irom tube 
wells, tanks and rivers. Cholera is readily spread by infected tank and river 
water. Tube wells, w^hen in proper order, provide a safe source of water supply 
and do not require treatment in a cholera epidemic. Unfortunately a large 
proportion of the tube wells in Bengal — one estimate given to the Commission 
was one-third — ^were out of order. The sinking, maintenance and repair of 
these wells are the responsibility of the District and Union Boards, the necessary 
funds being supplied partly from their own resources and partly from Govern- 
ment grants. Owing to the war the price of the materials required for tube 
wells has risen steeply and local Bodies, with the limited funds at their disposal, 
were unable to keep the wells in a satisfactory state. It may be added that 
there is no regular system for the inspection and repair of tube wells, and 
no capable engineering staff, and the state of the wells unde}* the local bodies 
may be ascribed as much to mdifference and inefficiency as to lack of money. 

15. The severe cholera epidemic made the repair of tube wells a matter of 
urgent public health importance. The deficiency of wells in proper working 
order naturally increased the use of tank and river water and thus facilitated 
cholera infection. In November 1943 the Government drew the attention of all 
District Boards to the vital need of ensuring uncontaminated water supplies 
and called for information about the numbers of derelict tube wells and the 
quantities of materials required to put them in order. The practical results 
of this step were negligible. In January 1944 the Government sanctioned the 
expenditure of 1,500,000 rupees for the repair and maintenance of tube wells. 
Owing, however, to difficulties in obtaining materials and transport, and other 
causes suggested above, work on tube wells did not begin until two months later. 
By August 1944 some 10,000 tube wells had been repaired in the various ways 
needed to make them serviceable and a source of safe water supply. 

D. — ^Distbibution of Food. 

16. In famine food is the most important medicine and hence a reference lo 
the provision of food to famine victims will not be out of place in this section 
oi our report. During the second half of 1943, from August and September 
onwards, a large number of kitchens for the free distribution of cooked food were 
opened throughout Bengal. The number reached 6,625 in the beginning of 
November and it was reckoned that during this month about 2-1 million people 
were being fed daily. According to figures supplied by the Government of 
Bengal, some 110,000,000 free meals were provided; this- includes meals supplied 
after the Midnapore cyclone in October 1942. Free kitchens were also set up 
by charitable agencies in both Calcutta and the mofussil, with the emphasis 
strongly on Calcutta, where distress was most evident to the well-to-do and 
voluntsfry relief workers easily obtainable/ Nearly haK the kitchens in Calcutta 
were run by charitable organizations. 

17. Doles of uncooked food were given on a wide scale in the districts, the 
number of recipients reaching 257,000 in November 1943, Apart from free 
d^les, foodgrains were sold at cheap rates to the poorest sections of the com- 
mmity. During the period of greatest distress, 1,801 cheap grain shops were 
selling foodgrains to about 492,000 families, i.e., over two TnilTinn people. 
I^ere were also canteens selling cooked food at a cheap rate and it was reckoned 
that 120,000 people took advantage of them over long period. 

18 The quantities of food supplied as free doles of uncooked grains or in 
the form of gruel at the kitchens were very meagw. In a circular issued by 
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the Government of Bengal on August 20th, 1943, the following scale was laid 
down : — 

Gratuitous relief — 

(a) Free gruel at 2 chataks (4 oz.) of foodgrains per head. 

(b) Uncooked foodgrain doles per head per day. 

(i) 4 chatacks (8 oz.) for adults who normally do manual w&i'k. 

(ii) 3 chatacks (6 oz.) for other adults, and 

(iii) 2 chatacks (4 oz.) for minors aged 2-14. 

It was added that “expectant and nursing mothers and if possible growing 
children should be given 50 per cent, more than the above, preferably as a 
second meal*’. In Calcutta foodgrains for gruel kitchens were provided by the 
Department of Civil Supplies, which put a Belief Control Officer in charge of 
the kitchens. In a note dated August 28th the Department of Civil Supplies 
prescribed a rate of 3 chatacks (6 oz.) of foodgrains per capita daily. 

In September, when the supply position had somewhat improved, it was 
decided to increase the quantities of food given as gruel and doles. A correc- 
tion sEp to the ori^'nal instructions was issued on September 21st, by which 
the quantity of grains in the gruel was raised to 8 oz., while the allowances 
of uncooked grains for classes (i), (ii) and (iii) became 12, 8 and 4 oz. respec- 
tively. Government did not receive any reports from District Officers expressing 
their inability to introduce the new allowances for want of adequate supplies 
and presumably these were issued without delay throughout the districts. 

The gruel supplied in the kitchens usually consisted of a mixture of grains 
in which millets predominated. In Calcutta equal quantities of rice, bajra, 
jowar and dhal were included. Some of the charitable organizations supplied 
more rice in the gruel when they could obtain it. Small quantities of ether 
ingredients such as vegetables, spices and sugar were also usually added to 
the mixture. The gruel as issued did not at the best supply more than COO — 800 
calories for adults and about half this number for chiidren. The millets, 
notably hajra, were unfamiliar and unpalatable food and it was widely stated 
that they were so indigestible that they produced intestinal irritation, diarrhoea 
and death in numerous destitutes. 

19. Towards the end of 1943, the gruel kitchens were gradually closed down 
and the feeding of destitutes in poor houses, homes, orphanages, etc., assumed 
importance. The scales of diet varied from district to district. In some places 
they were reasonably generous; for example, in the Contai sub-division of 
Midnapore a scale for destitute homes vras introduced in December 1945, 
providing for an adult 16 oz. of cereals and 4 oz. of dhal, the whole diet 
yielding more than 2,000 calories. In April 1944, the question of diet scales was 
taken up by Government. Tt was found on investigation that the calorie value 
of the diet in relief institutions was in general much below requirements and 
the Public Health Department recommended the following generous scale: — 

For Adults 


Bice or rice and wheat 

Palmes ....... 

Non-leafy vegetables (Potato, Turnip, Brinjal, 
etc.) • . . • • . • 

Leafy vegetables cabbage, sag^ amaranth, 

etc.) 

Pat and oil . . . . ... 

Salt and condiment . . . • * 

Pish . . ’ 


16 ounces— 1 lb, (wheat not to 
exceed 8 oz.) 

3 ounce®. 

6 ounces. 

2 ounces 

2 ounce®. 

In sufficient quantity. 

2 ounces. (If not possible 
every day, at least every 
other day;) 
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Ohildrerx below 12 years should get milk as available according to the following scale in 
addition to a proportionate amount of an adult’s diet : — 

For age^^ 2 — 5 . . . . . . . 12 to 16 ounces. 

For ages 6 — 12 . • • . • • 16 to 20 ounces. 

Pregnant and lactating mothers should get over 12 to 16 ounces milk daily in addition to 
an adult’s diet. 


E. — Hospital Feeding 

20. It has been remarked that in hospitals the provision of a good diet was 
a vital part of treatment. The dietary treatment of cases of acute starvation is 
a difficult problem which was studied by research workers in Calcutta. Hecom- 
mendations based on these findings were passed on to hospitals throughout the 
province. It was observed that starved patients not infrequently refused the 
fluid diet appropriate to their condition and begged for a large meal of rice. 
When this was refused they sometimes absconded. Alexander Porter reports 
similar occurrences in the Madras famine of 1877-8. 

21. The ordinary hospital diet provided for debilitated patients in famine 
wards and hospitals was by no means perfect from the standpoint of nutrition, 
but the condition of patients consuming it usually improved and they put on 
weight. The standard of diet was not uniform in all hospitals and places. There 
were difficulties of supply and some doctors in charge of famine hospitals made 
little effort to overcome those and provide the best diet possible in the circum- 
stances. But on the whole the famine hospital diets were liot unsatisfactory. 


F. — ^Milk 

22. The distribution of evaporated and dried milk was undertaken by the 
Indian Red Cross Society. At the beginning of September 1948, the army 
handed over 200 tons of milk to the Society, and with this supply distribution 
was begun in Calcutta and the districts. Subsequently, generous consignments 
were received from abroad, notably from the United States. By September 
1944 some 1,850 tons of processed milk had been supplied to Bengal. Distribu- 
tion was carefully organized and the milk reached those who were most in need. 
It was given largely to infants, young children up to 10 years and expectant 
and nursing mothers at gruel kitchens, and in hospitals, destitute homes, 
famine camps and orphanages. 

At the kitchens it proved invaluable for children who were too ill to take the 
gruel. A rigid rule was made that the milk must be consumed at the kitchen 
itself, in order to avoid the possibility of its being sold by recipients. Belief 
workers in general were struck by the improvement in under-nourished destitute 
cMldren wMcli took place when they were given milk for a few weeks. 

23. Transport of milk supplies from Calcutta to the districts presented con- 
siderable difficulties in the early months of the famine. These were alleviated 
when military transport became available for relief work. Hundreds of tons of 
milk were transported to outlying places with speed and reliability. We record 
with pleasure that at one point the United States Air Force co-onerated by 
flying some tons of milk to Dacca, in response to an urgent call from the District 
Ma^strate, To facilitate distribution in the districts the Indian Bed Cross 
Society in 1944 appointed 18 paid agents. This arrangement was found to be 
more satisfactory than entrusting distribution to District Magistrates, over- 
burdened by other work. 
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24 The quantities of evaporated and dried milk distributed in Bengal monthly 
from September 1943 to June 1944 were as follows: — 





Calcutta 

Mqfussil 

To the Surgeon- 
General for 
hospitals 




Tons 

Tons 

Tons 

1943 — September 



15 

33 


October 



15 

56*75 

. . 

Kovember 



15 

68 

. . 

December 



10 

120*6 


1 944 — J anuary 



10 

125*5 

50 

February 



10 

122*5 

26 

March . 



10 

121*5 

26 

April 



11 

121*5 

17 

May 



. 11‘5 

208 

17 

June 

* 

* 

11*5 

167 

20 



CHAPTEE lY.— THE FAILUEE TO PKEYENT HIGH MOETALITY 

1. An objective account has been given of the measures taken to provide 
medical relief, check epidemics and supply food to the famine-stricken popula- 
tion. They are by no means unimpressive, at least as regards their scale. A 
very considerable effort was made by the Bengal Government to succour the 
millions of people affected by famine and disease. But clearly the various 
measures taken were on the whole unsuccessful, since the excess mortality 
according to our estimate may have reached 1*5 millions. The causes of, the 
failure must now be critically examined. 

A. — ^Famine axd health services in general 

2. In the story of the events leading up to the famine it has repeatedl 3 ' been 
pointed out that only action, taken before a certain stage in the descent into 
catastrophe was reached, could have fully retrieved the situation. This is 
equally true in the health sphere. Once the position as it existed in AiTgust and 
September 1943 had developed, with some millions of people starving, socially 
disorgani?.ed and already a prey to epidemic disease, no health service, however 
well-staffed and organized, could have prevented heavy mortality. 

We must, however, inquire whether, at the various stages of the famine, it 
would not have been possible to reduce mortality by more effective health 
measures. 


B. — ^Previous defects in the Public Health Organization 

3. If a public health organization is to be capable of meeting emergencies, it 
must reach a certain degree of efhciency in normal times. In Bengal the public 
health services were insufficient to meet the normal needs of the population and 
the level of efficiency was low. The same can of course be said of public heaifcli 
organizations in all parts of India, but that in Bengal was below the standard of 
certain other provinces. The Department of Public Health and Local Self- 
Government (Medical) under the charge of a Mdnister, is responsible for public 
health. At the centre there is a Director of Public Health, who at the time 
of the famine was an officer recruited fi'om the Provincial Service. (The post is 
not a '‘reserved*’ LM.S. post, though it may and has been filled by I.M.S. 
officers). The provincial health department includes 6 Assistant Directors of 
Public Health, 2 concerned with school hygiene and malaria research respective- 
ly and 4 for superintending public health work in the 4 Divisions.^ Previous to 
the famine, three special Assistant Directors had been recruited, two for work 
in subdivisions of the Midnapore district badly affected by the cyclone, and one 
for public health work connected with A.E.P. and Civil Defence. In the 
malaria section there are- an engineer, an entomologist and a qualified assistant. 
Other officers in the provincial health department include the Director of the 
Public Health Laboratory, the Superintendents respectively of the Bengal 
Vaccine Laboratory (for cholera vaccine), the Bengal Yaccine Institute (for 
small-pox vaccine), Maternity and Child Welfare, and Vital Statistics, and an 
Inspector of Septic Tank Installations. In numbers the provincial health ser- 
vices were at about their usual strength in 1943. A post of assistant malario- 
logist was unfilled and there were two vacancies for epidemiologists. 

4. Public health work in the districts is the responsibility of the District 
Boards. In each district there is a District Health Officer, half of whose salarv 
is paid by Government, but who is actually a servant of the District Board. 

^The Burriwan Division, the Presidency Division, the Bajshahi Division and the Decca 
and CShittagong Division. 
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iiJuborcliniite liealtli '.vorkers in the districts are also servants of the local Body. 
The health organization in rural Bengal in general may' be illustrated by des- 
cribing the organization in a typical district — Dacca. The population of Dacca 
is some 4*5 millions and its area 2,738 square miles. There is a District Health 
Ollicer at district headquarters on a salaiy grade of Es. 300 — 20 — 500 per month, 
the present holder of the post having reached his maximum salary in 1932. The 
district is divided into 32 health circles, the popularticn of which varies from 
60,000 to 250.000 and the area from 36 to 174 square miles. In each health 
circle there are 3 subordinate health workers, viz., a sanitary inspector, a health 
assistant and a medicine carrier. In .addition some 100 vaccinators are appoint- 
ed temporarily for about 6 months in the year. The pay of the sanitary inspec- 
tors is Es, 50 — 5 — 70 per month, wdth a travelling allowance of Es. 15, house 
allowance of Es. 3, and office allo’wance of Es. 3. The health assistants are not 
on a salary grade, their pay being fixed at Es. 22 per month with Es. 5 travelling 
allowance and Es. 2 house allowance. The medicine carriers receive Es. 17 per 
month, while the vaccinators get from Es. 12 to Es. 20 according to their ex- 
perience, during the period of their employment. This is the normal organiza- 
tion, without reference to additional staff employed during the famine. 

5. Clearly one sanitary inspector, even with the help of a health assistant, a 
n«edieine carrier and a few temporarily employed vaccinators, cannot deal ade- 
quately with the health problems of a population which may exceed 200,000 and 
inhabit an area of over 150 square miles. Further, touring in rural Beng-il is in 
general s^ow and not infrequently interrupted during the rains. This makes the 
work of the local health staff more difficult and also reduces the amount of super- 
vision which can be exercised over their work by the District Health Officer. 

6. In addition to inadequate staff, there were other defects in the health 
organization in Bengal wffiich were repeatedly brought to the attention of the 
Commission. Steps have since been taken to remedy a few of these, but the 
use of the past tense in the paragraphs which follow does not imply that much 
reform has as yet been carried out. Since the district health staff was in the 
employ of the local Bodies, the Director of Public Health had no disciplinary 
control over them and no powers of selection or transfer. He could not dismiss 
or transfer a lazy and inefficient health officer. In the ease of an emergency he 
had no powers to mobilize the limited resources of health personnel in the 
province. He could indeed give technical advice, but advice might not result 
in action. When epidemics occur, swift and drastic action is necessary. No 
general could conduct a campaign without full control of the forces at his 

disposal. 

7. The pay and prospects of District Health Officers were not conducive to 
efficiency. They usually remained throughout their entire careers in the districts 
to which they were first appointed, having reached the maximum grade of salary 
long before retirement. Transfer from one district to another never occurred, 
so that the refreshment brought about by changes in work and environment was 
absent. Senior appointments to which District Health Officers could aspire in 
the provincial health department were few in number. Professional contacts 
were lacking and the officers fell out of tpueh with recent developments in the 
field of public health. The result was that they tended to get into a rut and lose 
the enthusiasm necessary for successful work in the health sphere. 

The pay of subordinate members of the service wars insufficient and had not 
been adjusted in accordance with the rise in the cost of living. Financial allot- 
ments for fravelling on the part of all the staff were often inadequate. In view 
of the large areas to be covered, it was particularly important that District 
Health Officers and their subordinate staff should have adequate facilities for 
touring. In one district, the Commission was informed that no travelling allow- 
•iuce had been paid for 15 months previous to the famine. The part-time 
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vaccinators were very poorly paid and were forced to do otlier work in order to 
live. In the circumstances lack of drive and limited achievement on the part 
of the rural health services were only to be expected. 

8. Another factor of importance was the position of the district health 
personnel as employees of the local elected bodies. Such bodies are often 
swayed by party politics and technical of&cers in their employ tend to get 
drawn into the political sphere. The Commission learnt of instances in which 
District Health Officers and the subordinate he'alth staff were employed in 
activities other than public health, including political activities. The District 
Health Officer w'as often at the beck and call of the Chairman of the District 
Board. It has been claimed that District Boards are likely to understand 
local needs better than Q-overnment experts. This may be true as regards 
some of the responsibilities of District Boards, but it is not true as regards 
public health. The general public has not yet become * ‘health conscious*’. 
Hence it was difficult or impossible for local elected bodies to understand the 
modern public health movement and its requirements and obligations. 

C. — ^ViTAL STATISTICS 

9. Beference has already been made to the inaccuracy of vital statistics 
in Bengal as elsewhere in India. Another point of importance in connection 
with the famine was the delay in their compilation. Under the system opera- 
tive in 1943, the village chowhidar sent bis mortality report to the Union Board 
office. The President of the Union Board was responsible for collecting the figures 
from the vailous villages in the Union and forwarding them to tliancu head- 
quarters, where they were collated by the sanitary inspector and in due course 
sent to the District Health Officer. In some districts they were sent to Sub- 
Divisional Officers and not to sanitary inspectors. In 1943 the Director of Public 
Health had two offices, one in Calcutta at which he himself worked, and another 
ii» Bajshahi which housed his statistical staff. Part of the public health staff was 
removed to Bajshahi from Calcutta in 1942 as an A. E. P. measure. The 
result was that it took many months for the health expert’ of the Provincial 
Government to receive information about the trend of mortality in the districts. 
The usual period was 3 to 6 months; in the case of certain districts, consider- 
ably longer. In November 1943 no figures for total deaths in 5 districts later 
than December 1942 were available in the office of the Director of Public 
Health. The latest completed figures for any district were those of April 
1943. The reporting of outbreaks of certain epidemic diseases was somewhat 
more rapid. When the President of the Union Board was informed by the 
village choivhidar of an outbreak of small-pox or cholera, he sent on the informa- 
tion by postcard to the sanitary inspector at thajia headquarters, who sent it to 
the District Health Officer, who sent it to the Director of Public Health. 

In such circumstances it was impossible for the Director of Public Health 
to maintain vigilant watch over the health of the population and to give timely 
w'arning of deterioration and the need for urgent action. A health department 
in such a position is seriously handicapped when an emergency arises. 

The most serious block in the sluggish channel by which mortality records 
reached the Director of Public Health was at the Union Board offices. In 
January 1944 an attempt was made to hasten the flow by removing the 
obstruction and making sanitary inspectors responsible for collecting figures 
from chowTcidars, This produced some acceleration, which was not however 
uniform throughout the province, since many delays still occurred in certain 
districts. 


D. — ^Previous Defects in hospital services 

10. Curative medicine in Bengal suffered from much the same disabilities 
as preventive medicine. Nearly all hospitals and dispensaries in the districts 
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were financed by local bodies; only in Dacca was there a large hospital 
supported out of provincial revenues. The Surgeon General, an I.M.S. of&cer, 
is in general responsible for curative medicine throughout the province. In 
each district there is a Civil Surgeon, who is a Government officer and appoint- 
ed by the Government on the advice of the Surgeon-General ._ Assistant 
Surgeons in charge of Sub-Divisionai hospitals are also on the provincial cadre 
while sub-assistant surgeons in charge of small hospitals and dispensaries in 
the rural areas are employed by local bodies. Before the war some of the 
Civil Surgeons in Bengal were I.M.S. officers, but during the war the large 
majority of these were withdrawn! for military service. Their places were taken 
by officers in the Bengal Medical Service, usually promoted Assistant Surgeons. 
A number of Indian Medical Department medical officers had also reverted to 
military duty, their posts being filled by provincial service officers The total 
strength of all grades of the medical services in July 1943 was 425 against a 
sanctioned strength of 510, a shortage of 85. The number of Bengal 
Service (Upper) officers was 125 compared with a sanctioned strength of loo, 
while the corresponding figures for the Bengal Medical Service (Lower) were 
255 and 273 respectively. Eecruitment to full strength in both grades previous 
to famine was delayed by a decision to employ only officers above military age, 
and also, in the ease of the senior grade, by questions relating to the communal 
distribution of posts. In November 1943 the order restricting recruitment to 
candidates over military age was withdrawn. It may be observed that the 
Bengal Medical Services generally had not been very seriously depleted, except 
as regards I. M. S. and I. M. D. officers. Becruitment from the Bengal Medical 
Services into the army had not been extensive. 

11. While the Surgeon -General was nominally in control of Civil Surgeons 
and Assistant Surgeons, disciplinary action against an inefficient and dis- 
obedient officer could be taken only through Government and was a lengthy 
process. Civil Surgeons in turn had little power of control over the subordinate 
medical staff in the district, which looked to local bodies for orders and nolicy. 
According to the usual procedure, all additional expenditure on the part of the 
Provincial Government had to be sanctioned by the Finance Department. 
Delay in administrative procedure which may have been of relatively little 
significance in normal times proved serious in the famine emergency. The 
financing of hospitals throughout the districts was the responsibility of local 
Bodies. The general organization of the medical services and hospitals was in 
fact such as to render mobilization and developnient to meet the emergency 
extremely difficult. 


12. In the opening months of the famine Civil Surgeons in general were 
not aware of, or at least did not report, the development of a critical situation 
in their districts. Their lack of knowledge of what was happening appears to 
have been partly due to inability or disinclination to tour their districts. There 
seems to have been lack of contact and co-ordination between Civil Surgeons and 
District Magistrates in certain districts vnth regard to the medical emergency 
created bv the famine. The Surgeon-General stated in evidence that the 
medical authorities at provincial - headquarters did not become aware of the 
existence of unusual conditions until August 1943, when sick destitutes began 
to throng the streets of Calcutta. 

13. In general the standard of efficiency reached by Civil Surgeons and sub- 
ordinate medical personnel left much to be desired. Discipline and sense of 
duty were defective and morale low. This is in comparison, not with an ideal 
standard, but with standards in certain other provinces in India. ^ Many of the 
Civil Surgeons had obtained their appointments at a late stage in their careers 
after years of service in a subordinate position. Hence they w^ere not suited to 
take vigorous initiative when initiative was required. The hospitals through- 
out Bengal, with certain exceptions, were poorly equipped and badly run. 
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Bepresentatives of the District Boards who appeared before the Commis- 
sion ascribed the inefficiency of the rural public health and medical services 
to financial stringency. The income of District Boards has not increased pan 
paasu with the increasing demand for expenditure on roads, water supply, 
public health services, hospitals, etc. Their powers of taxation are limited and 
they depend largely on grants from the provincial revenues. The Provincial 
Government themselves suffered severely from financial stringency for many 
years and w^ere not able to provide adequate funds for public health and 
medical purposes. There can be no doubt that lack of money, both from pro- 
vincial and local revenues, was a serious obstacle to the development and 
maintenance of public health services and the provision of well-equipped hos- 
piials, but this does not excuse the state of affairs revealed in 1948 when the 
health and medical services were called upon to deal with the famine emergency. 

B. — ^The Bamine Perioi> 

14. In view of the state of medical and public health organizations in 
Bengal before the famine, it is scarcely' surprising that they failed to rise to 
the occasion. On the health side, no satisfactory attempt was made during the 
early months to deal with the situation; there was in fact almost a complete 
breakdown of health services, affecting both the centre and the periphery. 

15. Cholera. — ^At this time the need for the inoculation of cholera vaccine on a 
wide scale was urgent- The Bengal Vaccine Institute normally produces 600,000 
doses of cholera vaccine per month, and abundant supplies of cholera vaccine, 
amounting to 12-5 million doses, were available in India as a whole. In spite 
of this, adequate quantities of vaccine were not available in the districts 
throughout the critical months of 1943, and in general cholera preventive work 
during this period was unsatisfactory. At the end of the year, with the help 
and stimulus of the military medical organization, the anti-cholera campaign 
by means of inoculation on a large scale was begun in earnest. It was prose- 
cuted with vigour throughout the first half of 1944, during which period the 
epidemic was brought under control. 

The repair of tube wells, urgently recommended by Government to local 
Bodies in November 1943, was not begun until many months later when the 
cholera epidemic had waned. While due weight must be given to the difficulty 
of obtaining labour and materials, the long delay reflects little credit on the 
engineering section of the Public Health Department and the local authorities 
concerned. 

16. Sxnall-pox. — As regards small-pox, no widespread epidemic, calling for 
urgent action occurred in 1943. The chief failure was the insufficient number of 
vaccinations carried out previous to the famine, which meant that the population 
was inadequately protected against an epidemic of small-pox. Beference must, 
however, be made to the delay in appointing additional workers for carrying out 
vaccinations and other public health work In August, 1948, the Director of 
Public Health put forward a proposal to Government for the recruitment of 40 
doctors and 10 sanitary inspectors for anti-epidemic work., Nothing Resulted. 
In November, plans were formulated for dealing with health problems on a 
wider scale. It was decided, in view of the difficulty in obtaining qualified 
doctors and trained sanitary assistants, to engage untrained matriculates and 
give them a brief course of training. After some unnecessary delay due to an 
attempt to adhere to the communal ratio in selection, these were recruited fin<l 
trained and by January 1944, 736 were at work in- the districts. 

17. During 1944 the vaccination of the population was pushed forward with 
great energy. One witness remarked to the Commission that the achievement 
represented by the vaccination figures could scarcely be equalled in any 
country in the world, even in Bussia. It mu&fc, however, be noted that the 
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small-pox epidemic was not brought under control until June 1944. This may 
be accounted for in various ways. Most important is the low percentage of 
the population vaccinated when the epidemic began. Mention must, however, 
be made of the possibility that some of the lymph used had lost its potency. 
Until the beginning of the epidemic most of the lymph used was prepared in 
Bengal; later lymph was obtained from all over India to supplement local 
supplies. Lymph has a short active life. Again, the technique of vaccination 
may have been to some extent faulty; the unqualified workers recruited by 
CTOvernment received only a brief training. Another obvious possibility is that 
the workers engaged in vaccination did not in fact carry" out all the vaccina- 
tions entered in their returns. Care was, however, taken by military and other 
medical authorities to cheek the accuracy" of their records and little or no 
evidence of wilfull exaggeration was detected. It must of course be borne in 
mind that there was no segregation of small-pox cases and abundant opportu- 
nities existed for contagion in the prevailing social circumstances. 

The vaccination campaign was unquestionably a most praiseworthy effort 
on the part of the military and civil public health organization. There was at 
first considerable resistance on the part of the public to vaccination and inocu- 
lation. One military officer engaged in the task was assaulted. Sometimes 
men would allow themselves to be inoculated or vaccinated, but would object 
to their womenfolk receiving the same treatment. Much tact and ingenuity 
were applied to bring home the necessity for protection against disease before 
its appearance. Public meetings were held in thanas and conferences with 
local influential officials arranged. Vaccinations and inoculations were often 
given at centres for more pop\ilar relief measures, e.g,, the distribution of food 
or clothing. Ptoads leading to markets were picketed and wayfarers induced 
to accept preventive treatment. By degrees prejudice was dispelled and 
people learnt to submit willingly to the procedure. 

18. The military sub-divisional health officers played an important part in 
this as in other forms of health work. They superintended the work of iihe 
subordinate health staff and stimulated the latter to unw"onted activity. They 
occupied, in fact, a pivotal position in the emergency health organization. We 
shall refer later to the permanent need for sub-divisional health officers as park 
of the health services of the province. 

19. Quinine. — The distribution of anti-malaria?l drugs was thoroughly unsatis- 
factory. Previous to the Japanese war supplies of quinine needed by hospitals 
and dispensaries were purchased from Government by the local bodies concerned, 
and quinine for private patients was obtained through ordinary commercial 
channels. The conquest of Java cut off the main source of world supplies of 
quinine. Accordingly it became necessary to ration quinine in the various pro- 
vinces and regulate its distribution. In Bengal, the Director of Public Health 
was responsible for the distribution of quinine to the districts, while District 
Magistrates were in charge of distribution within the district. 

In 1943, reasonably good supplies were ava,ilable with the Government of 
Bengal, but a large proportion of these failed to reach the districts. The 
officer who was Director of Public Health up to November 1943 stated in 
evidence before the Commission that demands for extra quinine ’were not re- 
ceived from the District Magistrates, and accordingly additional supplies were 
not sent. Within the districts quinine was not satisfactorily distributed and 
was found to be in short supply as the malaria epidemic rose to its peak in the 
later months of the year. One difficulty with regard to quinine distribution 
was its very high price in the -black market, which reached Rs. 800 per nound. 
Not only famine victims but also well-to-do people were suffering from malaria; 
the latter were prepared to pay substantially for treatment. When quinine 
as sent to the districts it had to proceed under an armed guard, and when it 
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reached district headquarters was placed under lock and key in the local gaol. A 
District jMagistrate in need of quinine had to arrange for the armed guard to pro- 
ceed to Calcutta. A more convenient arrangement would have been for an armed 
guard to set out from Calcutta with stocks for several districts and visit them 
m turn. Naturally these precautions to secure the inviolability of consign- 
ments of quinine, no doubt necessary, did not oil the wheels of distribution. 
The situation was reached at which there was a large and urgent demand tor 
quinine, stocks were available in Calcutta and the districts and patients with 
malaria were dying for want of quinine. It was reckoned that in November 
1943 there were about 43,000 lbs. of quinine available in Bengal undistributed. 

20. Later the distribution of anti-malarial drugs was improved. Civil 
Surgeons were made responsible for distribution in districts in place of District 
Magistrates. Ultimately anti-malarial drugs became available for malaria 
patients in hospitals and dispensaries throughout the province. But even a® 
late as the second half of 1944, in spite of numerous efforts, the general distri- 
bution of quinine was far from satisfactory. Quinine remained a substance of 
high financial value and the temptation to those who handled it to make sales 
on the black market remained. The Director of Public Health stated publicly 
in December 1943 that vast quantity of quinine Issued by the Government 
had gone into the black market.*' He added that there was a bigger margin 
of profit on the sale of quinine than on the sale of mepacrine and that un- 
scrupulous dealers were carrying on propaganda against the new synthetic 
drugs so that the public might keep on demanding quinine. 

21. The creation of hospital services. — ^Eeference has already been made to 
the sum total of achievement in this important branch of famine relief. A large 
number of emergency hospitals were constructed and staffed, in spite of many and 
serious difficulties. Previous to the famine, hospiEals were not popular in rural 
Bengal. People were reluctant to enter them as in-patients, which is scarcely 
surprising in view of the low standard of nursing: In many hospitals there were 
no night nurses or attendants and a patient might die at night without attention. 
It is greatly to the credit of those responsible for the creation of the famine 
hospitals that the latter become popular, largely because they provided better 
medical care and nursing than had previously been available in local hospitals. 

22. Certain criticisms of the emergency hospital organization must, how- 
ever, be made. During the early stagesp of the famine, when things were at 
their worst, progress was slow. Conditions in certain famine hospitals at this 
time, notably the Behala hospital in Calcutta, were indescribably bad. Desti- 
tutes picked up in the streets were usually taken to the Behala hospital in 
the first instance. Visitors were horrified by the state of the wards and 
patients, the ubiquitous filth, and the lack of adequate care and treatment, 
in spite of their appreciation of the efforts of the nursing superintendent who 
was striving, against formidable odds, to alleviate these conditions. In the 
districts little was done during the early months. On September 20th, 1943, 
the Government issued general instructions to District Magistrates and Civil 
Surgeons, giving them full authority to build additional hospitals, to open up 
new wards in existing hospitals, and recruit the necessary additional staff. The 
districts were in fact given carte blanche to snend what was nee-^ed for 
emergency medical relief. The results were meagre. The hospital situation in 
the districts in the early stages of the famine is illustrated by the following 
extract from a report presented to the Commission: — 

“Hospital accommodation was entirely inadequate to start with, both hi 
tovm and country. Moreover, it was only in some of the larger towns that 
any proper hospitals exis?ted. The condition of patients was usually appalling, 
a large proportion suffering from acute emaciation, with ‘famine’ diarrhoea. 
It was exceedingly difficult to improvise additional hospital accommodation, or 
to secure medical and nursing staff. Sanitai*y conditions in nearly all tem- 
porary indoor institutions were very bad to start with, owing to the insanitary 
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habits of the inmates, lack of sweepers and inefficient supervision and manage- 
ment. 

23. In November after the visit of the Viceroy and the arrival of the military 
there was a change in atmosphere. Medical officers of the Government o£ ' 
India and Bengal and military medical officers, working in collaboration, took 
tiie health situation in hand and drift was replaced by drive. Careful plans 
were drawn up for the construction, equipment and staffing of wards and hos- 
pitals and these were circulated to the districts. Under strong pressure the * 
district authorities began to move. In a number of districts — Dacca and. 
Earidpur are examples — ^progress in hospital construction was rapid and by 
January 1944 the necessary hospital accommodation was available. In some,, 
how’ever, several months elapsed before effective action was taken. Such- 
delays were due to various causes, including difficulties of supply and defects in 
the administrative machinery, and insufficient initiative on the part of the District . 
Magistrates and Civil Surgeons concerned. There was also some lack of know- 
ledge of the requirements of different districts. When plans w^ere made certain 
districts were singled out as being most severely affected by the famine and 
their need for famine hospitals received special attention. As we have seen, a 
high excess mortality occurred in practically all districts during the first half 
of 1944, so that there was an urgent demand for medical relief almost every- 
where in the province. 

24. The obstacles encountered in getting the famine hospitals constructed 
and in working order are vividly described in the reports of touring medical offi- 
cers presented to the Commission. In one place there w'ould be difficulty in 
finding contractors and materials for building, in another lack of necessary 
drugs and equipment, in another shortage of satisfactory staff. Problems of 
transport and distribution were by no means entirely solved with the coming of 
the military. Many Civil Surgeons were unable or unwilling to exercise ade- 
quate supervision over the work of hospitals in their districts by frequent tours 
of Inspection. The old sub-divisional hospitals, pressed into the service of 
famine relief, were found to be in many respects unsatisfactory. The opening 
of “satellite treatment centres’* in association with dispensaries w^as on the 
wliole an unsuccessful venture. The dispensary doctors, who had in-patients to ■ 
look after in small emergency hospitals erected in the neighbourhood of dis- 
pensaries, did not give adequate attention to the “satellite centres*'. 

25. The doctors recruited for famine work w^ere in general of poor calibre. 
Their training had given them little knowledge and experience of hospital or- 
ganization and little sense of duty and discipline. The young Indian army ' 
officers employed in medical relief were far more conscientious and efficient and 
did excellent work under difficult conditions. The poor standard of the civilian 
doctors must be ascribed largely to defects in their medical education. The 
army doctors had a very similar educational background, but after graduating 
had learnt orderly habits, discipline and teamw^ork as part of their military 
training. The difference between army and civilian doctors, which struck many 
observers during the famine, is hopeful in connection with the future develop- 
ment of medical services in India, since it shows that the standard of the medi- 
cal profession could be decisively raised in a very short period by changes in * 
medical education. 

26. Up to November 1944, 25,551 and 203,702 patients were admitted to 
famine hospitals and wards in Calcutta and the districts respectively. Eor the 
mofussil hospitals these figures are from December 1943, but in the case of the 
Calcutta hospitals some admissions previous to that date are included. The 
number of deaths was 8,912 in Calcutta and 22,992 in the districts, 34*8 and 
11*3 per cent, respectively of total admissions. These are very high hospital 
mortality rates and reflect the serious condition of the patients who received ' 
medical care. They also reflect the inadequacy of treatment in many hospitals. 
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The higher death rate in the Calcutta hospitals can be explained in various 
ways : in general the condition of destitutes who reached Cal>-utta from the 
districts during the famine was bad, and immy were picked up in the streets 
in a moribund state and taken to hospital to die; in Calcutta most of the desti- 
tutes who were seriously ill reached hospital, while in the mofussil a larger pro- 
portion of such destitutes probably died without receiving hospital attention; 
the most acute phases of the medical emergency in Calcutta were during the 
months August to November, 1943, before the effort to put medical relief on 
a satisfactory basis was fully initiated. 

27. Provincialization of District Health Services. -^The famine emergency 
revealed the serious defects of the public health organisation in the districts. In 
certain other provinces, notably Madras, an improvement in the efficiency of 
health services has been produced by placing District Health Officers on a pro- 
vincial cadre under the control of the Director of Public Health. The provin- 
cialization of district health services in Bengal was strongly urged by the Public- 
Health Commissioner with the Government of India in November 1943, and at 
this stage the Government of Bengal was on the brink of action in the matter. 
The District Boards learnt, however, of the proposal to deprive them of the con- 
trol of their health officers, and on December 21st a deputation ot chairmen of 
District Boards met the Hon’ble Minister for Public Health and Local Self Gov- 
ernment and protested against the impending move. The reasons for the pro- 
posal, the gravity of the public health situation, the necessity for vigorous and 
immediate action, were explained to the delegates who, however, argued strong- 
ly in support of the status quo. The Government acceded to their wishes, but 
obtained an assurance of complete co-operation with the Director of Public 
Health and a promise that the rates of pay for health personnel laid down by 
Government would be restored and enforced throughout the districts. An op- 
portunity was thus given to the District Boards to prove their mettle under the 
old system. The Government asked the Director of Public Health to watch the 
situation and report' any failure To fulfil the assurances given. Subsequenii 
reports of the Director of Public Health showed that the state of district health 
organizations remained unsatisfactory in many respects. 

In May 1944 the o? issued a Public Health (Emergency 

Provisions) Ordinance which gave power to take over the administration of 
health services. No action has, however, been taken with regard to the district 
health organization. The Commission has recommended that District Health 
Officers in Bengal should be enlisted in a provincial cadre, public health in 
Bengal being reorganized along the lines laid down in the Madras Public Health 
Act, 1939. 


F. — ^Health services in Bengal and other Provinces. 

23. A critical account has been given of the defects of the medical and pub- 
lic health services in Bengal and of their general failure to cope with the situa- 
tion created by the famine. We do not wish to imply that such defects are 
peculiar to Bengal or that medical and health s^srvices in all other provinces, 
faced with similar emergency, would necessarily have acquitted themselves 
berter. In certain provinces, medical and health services are organised on a 
more efficient basis than the Bengal services; in others they are not. All 
may deem themselves fortunate in having escaped the severe test to which those 
of Bengal were put. 


G. — ^Destitute Kitchens. 

. methods of feeding followed in the free kitchens have been severely 

criticised. There is no doubt that the quantity of food prorided was below 
normal requirements — it was in fact a starvation ration. Apart from quantity, 
the food was unsatisfactory in nutritive quality, e.g., in its content of protein 
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and vitamins. It was widely stated that the unfamiliar millets usually includ- 
ed in the gruel caused many deaths. In the districts recipients had often to 
walk 2-3 miles to obtain their 800 calories or less. The management of kitchens 
was not always what it should have been; abuse and corruption w^ere far from 
infrequent. 

On the other hand, the supply position during August to November 1943* 
made it dilhealt to provide a more satisfactory ration. There can be little 
doubt that the free kitchens run by Government and relief agencies, in spite of 
their shortcomings, did in fact save a large number of lives. Organized on a 
wide scale, they at least provided some food to many thousands of starving 
people. Many of the destitutes wdio made use of them could not, at least at 
the time when they first received relief in the form of food, have tolerated large 
meals. It is probable that most of the deaths ascribed to the inclusion of bajra 
and other millets in the gruel occurred in destitutes who were very weak and 
ill when they came to the kitchens. In the circumstances the sw'allowing of 
badly cooked gruel containing unfamiliar millets might produce intestinal irrita- 
tion and precipitate famine diarrhoea and death. There is no evidence that 
thi.'i happened in any considerable number of starving destitutes. Those in a 
less desperate condition are unlikely to have suffered serious ill effects by con- 
sulting grains wliich are the staple lood of many millions of healthy people in 
India, in other parts of India, healthy rice-eaters harve been able tb take millets 
w’ithout untoward results, beyond some intestinal discomfort during the nrst 
days or weeks of the change. In general reports of the ill effects produced bv 
th« gi'uel sup])lied by the kitchens seem to have been greatly exaggerated. 

H. — Eecovbry and the future. 

80. If an individual who has suffered from famine is freed from disease and 
given the right sort of food, physical recovery is usually rapid and complete. 
The rapidity with which starved children returned to normal when they w^ere 
properly cared for and given good food often astonished relief workers. The 
restorative effect of milk was particularly striking. A child admitted into a 
home in a diseased and emaciated state could be transformed in a few months 
into a healthy and happy child, without any permanent physical scars. 

While under such conditions individuals could quickly recover from the 
effects of starvation, it must be emphasized that in general the famine may 
produce serious after-effects in the sphere of public health. There was 
still much malnutrition among sections of the population in 1944. An impetus 
may have been given to various diseases previously present in Bengal. For 
some years tuberculosis has been on the increase and the famine has probably 
hastened its spread: while we could obtain no evidence on this point, the de- 
duction seems justified from what is known of the epidemiology of tuberculosis. 
Kala-azar may also have become more prevalent. Again, the famine provided 
malaria p^asites with remarkable opportunities for extending their rsmge and 
the malaria problem is likely to be most formidable during the coming years. 

81. In the circumstances considerable effort is needed, first to restore health 
to the low pre-famine level, and next to bring about general improvement. 
Health conditions in Bengal are likely to remain abnormal until the end of 
1945 or for a longer period and the need for the additional organizations created 
for famine work has not disappeared. Further it is essential, in the interest of 
future development, that what has been gained should not be lost. We have 
referred to the inadequacy of the medical and health services in normal times. 
No doubt there may be certain hospitals opened during the famine which are 
now no longer needed in the places in which they are located, and some of the 
additional health workers employed on sneciai +->i.»ks in various famine areas* 
may now appear to be superfluous. But Bengal as a whole needs more hospitals* 
and health workers and every effort should be made to turn over the temporary/ 
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famine and medical relief organization to the permanent service of the province 
hor example 4U military officers were still employed at the end ot 1944 as 
sub-dmsionai health officers pending their replacement by suitable civilian offi- 
f hof’ -i-h military personnel cannot be indefinitely retained and it is important 

that these posts ffiould not fall vacant. The sub-divisional health officers prov- 
greatest value during the famme. It may be added that there are 
able^'dijeJtive^^ Bengal and a health officer in each sub-division is a reason- 

It is_ not the responsibihty of the Commission to define long-term health 
policies in Bengal. We have recommended that District Health Officers should 
■come into a provincial cadre because this seems an immediate neoessitv The 
1“^ medical services m India is being considered^ by the 
Health Survey and Development Committee, and the report of that Comndttee 
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GHAPTEE V.— HEALTH IN OTHEE PAETS OP INDIA. 

1. The disastrous effect on the population o£ Bengal of lack of food has been 
described in detail. We shall now briefly inquire into the health position in 
tlie rest of India during the same period. During 1942-4 the food situation in 
various parts of the country gave rise to anxiety. Local shortages of various 
kinds of food occurred, and districts, in Bombay and Madras suffered from 
drought and came under the operation of the Famine Code. In general appro- 
priate steps were taken by the governments concerned to prevent hunger and 
catastrophe was avoided. It is, however, important to ascertain whether the 
food situation in India outside Bengal has had any obvious effect on public 
-health. 


A. Birth rate. 

2. The recorded birth-rate in British India remained steady at about 34 per 
mille from 1920 to 1940. In 1941 it fell to 324 and in 1942 to 29-4. In 1943 
there was a remarkable fall to 25*6, a decline bemg recorded in all provinces. 
Of the major provinces, the largest recorded falls occurred in the following: 


Province 

Birfeh-rate 

1938-42 

Birth-rate 

1943 

Difference 
per cent 

Bihar 





28*6 

18*2 

-10*4 

Bengal . 

• 



• 

28-0 

18-8 

-9-2 


. 



« 

37-2 

29*7 

-7-5 

Punjab . 

• 

m • 


• 

40-3 

33*0 

-7*3 

Assam . 


« « 


• 

26-5 

19*6 

-6-9 

itJnited Proviuces 

• * 

• 

• 

31-5 

24-9 



Eelatively insignificant falls were recorded in the Central Provinces, Madras, 
Orissa and Sind. 


Since population pressure has been held responsible for all the woes of India, 
a fall in the birth-rate must be regarded as an occurrence of great importance. 
With a population of 400 millions, a birth-rate of 34 per mille would add 
13,600,000 babies to the population every year, while a rate of 26 per mille 
'Would add only 11,400,000 babies. The difference is 2,200,000, which is a 
very substantial difference. To the question whether the fall is a real one 
•or a product of statistical omissions and fallacies we can only reply once more 
ihat vital statistics in India, whatever their inaccuracy, do indicate trends in. 
'the vital indices. Sources of error remain relatively constant from year to 
year. It can legitimately be concluded that a real fall has occurred, but its 
oause can be only a matter for speculation. In Bengal the fall in 1943 can be 
largely accounted for by the famine, but that occurring in other provinces is 
less easily explained. One of the major factors, in certain provinces at least, 
must be recruitment to the army and the transfer of male workers from rural 
to industrial areas usually without their families. If this is the main cause, 
it shows how strong the impact of the war has been on social life in India. 
!rhere is little reason to suppose that, outside Bengal, shortage of food has 
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been an important factor in the reduction of birth-rate. Thus, a striking fali 
occurred in the Punjab, which certainly has not suffered from food shortage— 
which has, in fact been more abundantly supplied with food than ever before. 
In the Punjab there has been heavy recruitment of young men for the army, 
in Bihar, where considerable industrial development has taken place, the 
recorded fall was greatest. In general no relationship can be elicited between 
the degree of fall in the various jiroviuces and the prevailing food situation 
during 1942 and 1943. 

B. Death rate. 

3. The death rate returned for India in 1942 was 21*2 per mille, the lowest 
on record. Since the decade 1911-20, in which the recorded death- 
rate was about 34 per mille, there has been a fairly steady decline, with annual 
ffuctuations. In 1943, there was a rise to 23*4, an increase, of IT per mille 
over the 1938-42 average. This is largely accounted for by famine deaths in 
Bengal, but significant increases were reported in Orissa and Madras as 
follows : — 

Death-rate Death-rate 

1938-42 1943 

Orissa . . . . 26*8 30*9 

Madras . . . . 22*5 25*5 

4. The Punjab showed a rise from 24*6 to 25*4, the main cause of which 
was a serious epidemic of malaria. In all other provinces there was a decline 
in 1943. A fall in the birth-rate must in ordinary circumstances lead to a fall 
in the death rate, since infant deaths make a heavy contribution to total 
mortality. Thus a rise in the death-rate in the age groups above infancy might 
be masked by a reduction in the number of infant deaths. Leaving aside^ 
however, possibilities of this nature, it is clear that in the greater part of 
India in 1943 no gross deterioration in health conditions, reflecting itself in rise 
in the death rate, took place. The famine in Bijapur in Bombay was success- 
fully handled and there was no abnormal mortality. 

5. The province of Orissa demands more detailed consideration, Orissa is 
a surplus province as regards rice but purchases of rice by agents and merchants 
from Bengal during the free trade period pushed the price almost up to the- 
Bengal level, so that in parts of Orissa, as in Bengal, the poor could not buy 
enough food. The total recorded number of deaths in Orissa in 1943 was 
233,584, an increase of 17-9 per cent over the quinquennial average of 
198,150. In the district of Balasore, bordering on Bengal, the increase in 
mortality was 40*7 per cent. In this district 1,105 deaths from starvation w^ere 
recorded, but many of the victims 'were destitutes from Bengal. The rise in 
the death-rate in the province as a whole was due largely to epidemics of 
cholera and malaria, but there was also an increase in the number of deaths- 
reported under the head “dysentery and diarrhoea*'. During the months 
August to December, 11,194 deaths were recorded as against a quinquennial 
average of 7,563. The Director of Public Health, Orissa, in giving evidence- 
before the Commission, expressed the opinion that the increased mortality in 
Orissa in 1948 was due to food shortage, migration within the province, and the 
influx of destitutes from Bengal. Some of the latter died in Orissa and more- 
over they carried with them epidemic diseases which spread among the Oriyas. 
An increase in vitamin deficiency diseases was observed in 1943. The Direc- 
tor of Public Health also laid stress on the poor quality of the diet consumed 
by the bulk of the population in Orissa, even when rice is available in suffici- 
ent quantities. There is a serious shortage of mille, fish, pulses, and vegetables*- 
and in normal times standards of nutrition are low. 
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6. Much of the excess mortality in Madras in 1943 can be ascribed to the 
severe cholera epidemic. The relation between cholera and food shortage 
has been discussed in a previous section. The Director of Public Health, 
Madras, informed the Commission that the cholera epidemic in 1943 spread 
from district to district in the usual manner of such epidemics. The very 
severe outbreak in Malabar waned in August 1943, without any improvement 
in the food situation. He felt that the appearance and spread of the disease 
could be explained on epidemiological grounds without particular reference 
to food scarcity. The famine in the Ceded Districts, which aSected a 
large population, was kept under control by the operation of the Famine Code 
and was not accompanied by exceptional mortality. The economic condition 
of the people in this part of Madras is low even in the years intervening 
between recurrent famines, and in famine years the reduction in malaria inci- 
dence due to drought may offset other inimical health conditions. Study of 
mortality rates in the deficit district of Malabar, where rice supplies are short 
and the population has been strictly rationed at a low level of intake, shows 
that mortality was well above the average during the first 6 months of 1944 and 
that the increase was most marked in the age groups 5 to 10 and 10 to 16. 
The Commission is not in a position to make a detailed investigation of vital 
statistics in Madras with reference to the possible effect of the food situation 
on mortality. That task is the responsibilty of the Provincial Health Depart- 
ment. The effect of the food situation on health in Madras (as elsewhere in 
India) requires most careful watching, but at least it can be said that Madras 
has passed through the crisis of 1942-4 without catastrophic results in the 
health sphere. 

7. No satisfactory mortality statistics for Cochin and Travancore are avail- 
able for study. Evidence was presented to the Commission in Tiravancore of 
a fall in the weight of infants at birth and a fail in the weight of elementary 
school children, records of earlier years being used as the basis of comparison. 
It seems probalDle that under-nutrition and malnutrition are responsible for ihe 
change observed. Here again it is essential that the health authorities should 
keep a vigilant watch on health conditions and report any evidence of deteriora- 
tion. 

8. In Bihar there were no abnormal health conditions in 1943 and the death 
rate was below the quinquennial average. In 1944 severe epidemics of malaria 
and small-pox broke out in North Bihar and the serious public health situation 
in this area was ascribed to malnutrition by certain nevrspapers and political 
leaders. The Commission had no opportunity of visiting Bihar to study the 
position. No evidence has however been put before it in support of the view 
that the outbreak of epidemic disease was associated with food shortage and 
malnutrition. 

9. While there is no statistical evidence that food shortage had led to a 

serious increase in mortality outside Bengal and Orissa, it must be emphasized 
tiat the study of mortality rates is a crude method of investigating the effect 
of the food situation on health. The possibility that the health of certain 
groups in the population has been adversely affected cannot he dismissed. 
During recent years some sections have consumed more food than before the 
war. The high price of grain has enabled villagers to pav their dues by selling 
a smaller proportion of tibeir produce than formerly, and thus retain more for 
their own use. Large groups of workers in industry are being paid high wages 
which allow them to increase their intake of food. In some industrial areas 
cereal supplies for workers are heavily subsidized, while in others very substan- 
tial dearness allowances, which more than cover the increase in the price of 
grain, are being paid. On the other hand there are groups whose wages have 
not risen proportionately to the rise in the cost of living, lower middle 

class people in clerical and other occupations, and their health may hare 
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suffered through restriction in diet. In a broad survey of health conditions, 
deterioration in one group may be masked by improvement in another. 

10. Special reference must be made to the high cost and scarcity of protect 
tive foods such as milk, fish and vegetables. The intake of such foods on 
the part of the poorer classes in general is low in normal times. Among 
certain groups it has been further reduced by high prices. Lower 
middle class families cannot afford to buy protective foods even in the 
limited quantities to which they tvere accustomed before the war. This is 
bound, in the long run, to lower standards of health and careful investigation 
would probably reveal that some deterioration has already taken place. It is 
of the utmost importance that the food problem of India should not be regard- 
ed solely as a problem of providing enough cereals and distributing them equi- 
tably so that everybody gets enough to eat. The objective must be the provi- 
sion of a well balanced diet containing protective foods in adequate amounts. 

11. -* itecommendations. — ^The Commission recommends that District Health 
Officers should be brought into a provincial cadre under the control of the 
Director of Public Health, for reasons which have been made clear in the 
preceding chapters. With regard to the status and duties of health officers, 
we are of the opinion that legislation along the lines of the Madras Public 
Health Act, 1939, is desirable. We do not leel it incumbent on us to make 
specific recommendations about the reorganization of health and medical 
services in general, which includes such quests* ons as the status of subordinate 
health personnel in the districts. The nature of the health and medical 
organization required to meet the needs of Bengal is a problem for detailed 
consideration by experts. We have referred to the Health Survey and Develop- 
ment Committee which is concerned with the health problems of India and will 
deal with provincial requirements and organization in respect of medical and 
health services. We have no doubt that the Government of fBengal will give 
their full attention to the recommendations of this Committee. 

12. We commend the steps which are being taken to provincialize hospitals 
at district and sub-divisional headquarters. The state of local hospitals revealed 
by the famine indicates the need for this measure. 

13. Our terms of reference include “the provision of emergent medical 
relief and the emergent arrangements for the control of epidemics in 
those areas and in those aspects in which the present system may be 
found to be faulty”. These questions have been dealt with in the chapters on 
“Death and Disease”. We have shown that satisfactory “emergent medical 
relief” depends on the existence of a satisfactory organization in normal times. 
This applies, not only to Bengal, but to the whole of India. Apart from any 
possible danger of a recurrence of famin^e, the need for the improvement and 
development of health and medical services in Bengal is indeed obvious. 

14. In conclusion we may add that, whatever future advances are planned, 
the need for the existing emergency medical and health organization will 
persist until the end of 1945, and possibly for a considerably longer period. 
We may further point out, that not only should there be no premature retrench- 
ment, but that full use should be made of developments during the famine as a 
foundation for further progress. 
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FOOD ADMINISTRATION & REHABILITATION 
IN BENGAL 

CHAPTER I.— THE SYSTEM OF SUPPLY AND DISTEIBUTION 
A. — Supplies and Prices after the Famine. 

1. The famine of 1943, ended with the harvesting of the aman crop in 
December of that year. This crop was probably the largest in the history of 
Bengal. The following table shows the acreage and yield of the oman crop 
reaped in December 1943, as com]Dared with that of the preceding two years 
according to estimates made by the Government of Bengal: 


The Aman Crop 



Acreage 

Yield 

Year 

(in million 

(in million 


acres) 

tons) 

1941 . 

16*91 . 

7*40 

1942 . 

16*21 

5*02 

1943 . 

18*18 

8*53 


According to these figures the aman crop acreage increased by 1*27 million 
acres in 1943, as eonipai*ed with 1941. The figures are. however, not compar- 
able because the method of estimating the acreage was changed in 1943. As 
we have explained the normal acreage assumed for statistical purposes 
in the past does not agree with the acreage as recorded in the 
settlement records and in consequence there has been a systematic under- 
estimation of the acreage of the aman crop.l We have been told that in 
preparing the estimate for the aman crop reaped at the end of 1943, an attempt 
was made to correct the acreage figures wdth reference to the figures given in 
the settlement records. The revised acreage is, how^ever, still below the settle- 
ment figure of 19-22 million acres and hence we think that probably it is even 
now an under-estimate. We understand that wdth a view to obtaining accurate 
agricultural statistics the Government of Bengal have recently sanctioned two 
schemes: one, a plot to plot enumeration of all crops and the other a random 
sample survey of the jute, aman, and the ans crops. It is proposed to con- 
tinue both surveys for a period of three years and then to decide on future policy. 
The cost is heavy, being Es. 43 lakhs in the first year and Es. 31 lakhs in each 
of the two succeeding years. We trust that as a result of this large expenditure 
accurate figures of acreage will be obtained. 

2. As we have said, the aman crop reaped in December 1943, was an 
excellent one. During 1944 the supply position was satisfactory and the Govern- 
ment of Bengal were able to accumulate, by the end of the year, a reserve stock 
of over 600,000 tons of rice and paddy in terms of rice. It is unlikely that 
the whole of the surplus passed into the hands of the Government and if that' 
be so, the carry-over at the beginning of 1945 was in all probability equal 
to several weeks’ supply* The aman crop, reaped in December 1944, was not 
as good as the bumper crop of the previous year and according to the estimates 
prepared by the Government of Bengal, the yield of the former is less by 1 *44 
million tons than that of the latter. It is probable, however, that this reduc- 
tion will be oSset by the increase in the carry-over at the beginning of 1945, as 
compared with that at the beginning of 1944. 

1 Para 9 of Appendix II, 
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3. The bumper amati crop was the principal factor in the restoration of 
confidence and the fall in prices during 1944. There were also other factors. 
The Government of India undertook the responsibility of providing Bengal with 
a supply of rice suificient for the needs of Greater Calcutta during 19^4. This 
was obtained from other parts of India mider the Basic Plan. This arrange- 
ment was made in order to help in the restoration of normal conditions by 
taking the Calcutta demand completely ofi iBe Bengal market. In 1943 the 
Calcutta demand had been the largest single disturbing factor in that market* 
Bationing was introduced into Greater Calcutta in 1944. Employers whose em- 
pbyees number a thousand or more, were prohibited from purchasing rice and 
paddy for supply to their employees except through Government. liice mills were 
brought under control and prohibited from selling rice except to the procurement 
organization of the Government, or under permit, to a limited number of approv- 
ed wholesale dealers. All employers of labour supplying foodgrains to their 
employees were prohibited from having in their possession, except under permit, 
more than t'wo months’ requirements of rice and paddy. Consumer stocks were 
limited by an order forbidding any person, other than a producer or a trader 
licensed under the Eoodgrains Control Order, holding more than 20 maunds of 
rice and paddy without a permit. Exports from surplus districts were prohibited. 
A procurement organization was established for making purchases on behalf of 
Government in order to meet the requirements of the deficit areas, for making 
supplies to employers of labour who were prohibited from making private pur- 
chases, and to build up a provincial reserve. Einally, the organization for the 
general enforcement of food controls was developed during the year. 

4. The system of price control by the fixation of maximum prices, 
introduced in August 1943, continued during 1944. These prices were success- 
fully lowered at relatively short intervals. Two sets of statutory maxima are 
now in force in different areas of the province. They are as shown below: 


Trice per maimd. 


* 



Bice, 


p. 1 



Paddy. 



Bs. 

a. 

p. Es. 

a. 


Bs. 

a. 

p. Bs. a. 

P- 

Wholesale traders 

13 

8 

0 and 14 

12 

0 

7 

8 

0 and 8 4 

0 

Agriculturists 

12 

12 

0 and 14 

0 

0 

7 

4 

0 and 8 0 

0 


On the reaping of the aman crop market prices fell sharply from the abnormal 
levels of 1948. Thereafter they remained fairly steady until about August 1944, 
when there was a further fall. At the end of the year they were approximately 
at the same level as at the end of 1942. 

B. — Conditions in the Immediate Future 

5. Conditions in Bengal during 1944 were specially favourable in two res- 
pects. One was the bumper aman crop reaped in December 1943, and the 
other was the special arrangements made by the Government of India for supply- 
ing the needs (rice) of Greater Calcutta from other parts of India. It is neces- 
sary to realize the exceptional character of these two factors and to be sure that 
food administration in Bengal is so organized, that it will function effectively 
under less favourable conditions. It is true that there is a teiidency for the 
rice acreage to increase — ^this may be maintained in view of the .prevailing prices 
— ^but it is unlikely that the yield per acre of the aman crop during the next 
few years will be as high as it was in December 1943. ' Again, loan years con- 
sequent on poor aman crops appear to occur regularly in Bengal. The sequence 
in the past has been 1928, 1936, 1941 and 1943. It cannot be said when the 
next lean year will occur. We may hope that it will be long in coming, but 
it would be imprudent to assume that such an event will not happen before 
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imports of rice from abroad once again become available on the same scale as 
before the war. 

6. The supplying of rice for Calcutta from other parts of India in 1944 was 
recognized at the time to be a special arrangement. It has since been decided 
that this arrangement will not continue in 1945, and allocations under the Basic 
Plan will be made to Bengal in the same manner as to other provinces and 
states, that is, with reference to their actual need for imports. This does not, 
of course, mean that Calcutta will not receive supplies from other parts of India. 
As regards wheat the necessary allotments will be made. In respect of rice the 
needs of Bengal wdll be review’ed at appropriate intervals by the Government 
of India, in consultation with the Government of Bengal, and allocations, if 
necessary, made from the stocks available to the Government of India under 
the Basic Plan. In making these allocations due regard will be paid to any 
special circumstances arising in Bengal from its proximity to the w^ar zone, as 
wnll as to the special needs of other parts of India. It is, how^ever, clearly 
necessary that Bengal should make the fullest use of its owm resources. During 
1944 much wns done towards the improvement of food administi'ation in Bengal. 
Rationing of Calcutta wns a major advance. The results of procurement have 
been satisfactory and Government have been able to build up a large reserve 
of rice and paddy. But there is still room for improvement in the organization 
which has been developed for procurement specifically and for the enforcement 
■of controls generally, before it can be regarded as adequate to meet more 
difficult conditions than those prevailing during 1944, We shall now consider 
the improvements required. 

C — Urb.4n Rationing 

7. Apart from Greater Calcutta wffiich includes the cities of Calcutta. 
Howrah, and 30 other municipal towns, with a total population of about 4 
millions, the only towns in wliich a true system of rationing has been introduced 
are Chittagong and Kurseoiig. In a considerable number of other towns 
** partial rationing” schemes are in force. These, liow’ever, are not true ration- 
ing schemes for, every person, in addition to the ration he draw’s from Govern- 
ment supplies, is free to obtain further foodgrains from the ordinary retail shops. 
There is also no restriction on private trade in rationed foodgrains. What these 
schemes seek to assure is a minimum ration, generally of 2 seers per adult 
person per week, and even that is not guaranteed, for it is liable to be reduced 
‘if Government stocks are inadequate. 

8. We attach great importance to the rationing of the urban population and 

Bengal, in this matter, has lagged considerably behind many provinces. We 
note that even Dacca, a tow’n wdth a population of over 200,000, has not been 
rationed. We recommend that the Pro^’incial Government should undertake as 
rapidly as possible the rationing of every truly urban centre. Many of the 
small" municipal towns in Bengal are in reality only overgrowm villages and 
include within their boundaries a considerable amount of agricultural land. 
We do not suggest that these small towns w’hich are, stilctly speaking, not urban 
areas, should be rationed. It would not be w^orth wrhile. What wre propose is 
that the rationing of towns with a population of about 25,000 or more should be 
carried out as quickly as possible and that, thereafter, in the light of the ex- 
perience gained, a decision should he taken whether towns with a smaller 
population should also be rationed. « 

D. — ^Enforcement 

9. The Foodgrains Control Order. — We regard this Order as a most important 
weapon in the armoury of food administration in Bengal, for it is the only 
means by which the stocks in the hands of traders can be watched and controlled. 
It has, however, not been administered efficiently in Bengal. We consider that 
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immediate steps should be taken to enforce the provisions of the Order strictly. 
This will entail drastic action, for the registers are at present encumbered by the 
names of thousands of persons who are not traders by profession. Originally, 
licences were not granted to new entrants in the trade, or to those who had 
been in business for less than three years, unless the District Magistrate was 
satisfied that a public purpose would be served by granting the licence. In 
May 1943 w^hen free trade was introduced into the Eastern Eegion, these 
restrictions were removed and orders were issued that the licensing authority' 
“should issue licences freely to new entrants to business and to those who have 
been in the trade, iiTespeetive of the period during which they have been in 
business, provided the applicants are able to satisfy the licensing authority 
that they have made arrangements for carrying on business, and possess storage 
accommodation, and have an <vffiee where accounts will be kept and business 
transacted”. We understand that this step was taken because of the great need 
for obtaining the maximum amount of supplies from outside the province. The 
result was the issue of thousands of new licences. In one district which a 
Member of the Commission visited, out of 3,500 licensees over 2,000 had not 
submitted any return for many months. In these conditions efficient adminis- 
tration is impossible. We consider it very important that drastic steps should 
be taken wuthout delay to restore order out of this chaos. 

10. Embargoes. — ^The enforcement of embargoes round surplus districts pro- 
hibiting the export of rice and paddy, except under permit, presents special 
difficulty in many parts of Bengal because of the large number of rivers and 
hhals. Control of transport by rail and river steamer is a simple matter and 
that of movement by road does not present gi*eat difficulty. But the control 
of country boat traffic, when that traffic, as in Bengal, travels by innumerable 
rivers and klials^ throw^s a heavy burden on the administration. There is little 
doubt that cordons round many of the surplus districts are not effective because 
the country boat traffic is not properly controlled. And yet procurement whl 
suffer unless these cordons are enforced strictly. A large staff is essential but 
an increase in stafi will not of itself solve the problem. The staff, particularly 
the supervisory staff, must also be provided with adequate transport, that is, 
with launches, if success is to be achieved in controlling country boat traffic. 
In the riverine districts of Bengal, launches are just as essential for the effi- 
ciency of administration as are motor cars in areas wffiere communication is by 
road. We realise the difficulty of obtaining launches for the civil administra- 
tion under conditions imposed by the w’ar, but we trust that it will be possible 
for arrangements 'to be made by which a reasonably adequate number of launches 
are made available to the Government of Bengal. It should then be possible 
for the Provincial Government to enforce these cordons effectively. 

E . — ^Eequisitioning 

21. We attach great importance to requisitioning. We consider it essential 
that Government should be prepared to undertake requisitioning as and when 
necessary, whether from traders or from producers, if the flow’’ of supplies is not 
maintained by voluntary sales. If it w'ere practicable to adopt in Bengal mono- 
poly procurement schemes on the lines of those in force in Bombay and Madras, 
requisitioning as a separate measure would be unnecessary. The compulsory 
sale of the levy quota in Bombay and the assessed surplus in Madras is a form 
of requisitioning. It is the impracticability of adopting such schemes which 
makes requisitioning in Bengal a matter of such importance. 

12. One point should be made clear at tHis stage. When we speak of requi- 
sitioning from the producer we are not thinking of requisitioning from the 
cultivator who has a small surplus over and above his own needs. That, we 
regard as not only impracticable but also dangerous. The compulsory purchase 
of the surplus of such a producer is only possible wffiere means exist for making 
a reasonably correct estimate of the crop lie has reaped and of the needs of 
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himself aud his family. In Bengal the agency for making such an assessment 
does not exist. What we contemp-late, thei-efore, is not the requisitioning of 
the surplus of the small, but of the large cultivator. In practice, requisitioning 
will be limited to holdings with an acreage above a prescribed minimum. 

18. If requisitioning is to be successful it must l)e prepared for in advance. 
This is particularly necessary in Bengal where, owing to the absence of village 
records and a village revenue establishment, pai-ticulars are not readily avail- 
able as regards large cultivators. We understand that the District Enforcement 
Staff has been directed to collect information, but, so far as we could learn, little 
progress has been made. It is important that plans for requisitioning should be 
kept in readiness. What is required is a list of large cultivators so that, should 
requisitioning become necessary, information will be ready at hand as regards 
potential “hoarders”. It will be impossible to prepare these lists in secret and 
we think it would be a mistake to attempt to maintain secrecy. If Government 
are prepared to undertake requisitioning it is desirable that the public should 
not be kept in ignorance of Government’s policy and should realise why requisi- 
tioning may be necessary. Like every other activity of food administration it is 
essential that the policy of requisitioning should have the support of public 
opinion. Only then can it be successful. The hoai*der must not be in a position 
to rely upon public sympathy. Public opinion must make him realize that 
hoarding grain is anti-social. Indeed, the more village opinion condemns the 
holding up of stocks the' less need there will be for requisitioning. W'e attach, 
therefore, importance to propaganda directed to explaining Government’s policy 
in regard to requisitioning. 

14. Although occasions may occur in which requisitioning on a wide scale 
may be necessary and indeed imperative, we trust that these will be rare or 
absent. We regard general requisitioning as an extreme measure that should 
be resorted to only in a grave emergency such as that arising from an excep- 
tionally poor crop. On the other hand, w^e regard individual requisitioning as 
part of the normal procedure of procurement, that is to say, as a measure which 
should be taken whenever, in an area, the ffow^ of grain to the markets is 
slowing dowui owing to large cultivators holding back their stocks. This policy 
has been adopted with success in other provinces, for instance in the Central 
Provinces and Madras. In the main rice producing areas of Madras, as in 
Bengal, procurement normally depends upon voluntary sales by the cultivators. 
Usually, no difficulty is experienced dining the months immediately following 
the harvest. Later in the year, how’ever, the flow’ of grain slows down and 
at such times the Grain Purchase Officers have been authorized to resort to 
requisitioning. We understand that requisitioning, or even the threat of 
requisitioning, of the surplus stocks of a relatively small number of indhiduals 
usually has the desired effect. The practice is that the cultivator wiiose grain is 
requisitioned is given the option to enter into a volimtary contract for the sale 
of his surplus wnthin a reasonable time after the seiwice of the requisitioning 
notice. This procedure has worked satisfactorily and, in the large majority of 
cases, the cultivator sells his grain voluntarily and compulsory acquisition proves 
unnecessary. 

15. We understand that the Bengal Government are considering a proposal 
that the large cultivator should be brought wdthin the scope of the Foodgrains 
Control Order. We support that proposal. Although we have recommended 
that lists of large cultivators should be prepared, w’e recognize that their pre- 
paration, in the absence of village records showing the areas held by individual 
cultivators, will not be such a simple operation as w’ould at first sight appear. 
Extensive and intensive inquiries will be necessary and if the lists are to be 
accurate the w^ork of the staff engaged on the inquiries will require close super- 
vision. Finally, even wdien the lists have been prepared it will be necessary, 
prior to the issue of requisition notices, to decide wdiich cultivators have hoarded 
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their stocks. This will necessitate further inquiries. There is an administra- 
tive advantage, therefore, in a procedure which places upon the large cultivator 
the duty of submitting returns. it is also possible that an obligation to 
submit returns may of itself discourage him from holding back his surplus grain. 
He will realize, provided there is an adequate inspection staff, that he is under 
continual observation. Again we understand that the large cultivator is some- 
limes also a trader and that, by reason of being a producer, he evades the 
provisions of the Poodgrains Control Order. We recognize, of course, that the 
number of cultivators who are required to submit returns should not be un- 
wieldy. It has been suggested that the numbers would not be too large if a 
limit of 25 acres was adopted, that is to say, if those who cultivate 25 acres or 
more of land were brought under the scope of the Order. 

16. Bequisitioning of stocks may be necessary not only in the case of the 
large cultivator; action may also have to be taken against the trader. But 
such action will not be possible, except in a haphazard manner, unless up-to-date 
records of stocks are maintained. This can only be ensured by the efficient 
administration of the Foodgrains Control Order to which we have already referred, 

F. — Eice Mills 

17. Eice mills constitute a most important part of the procurement machine, 

for they form “bottle necks” through which paddy, except in so far as it is 
hand-pounded, passes in order to emerge as rice. Their efficient use in procure- 
ment schemes' therefore is of the greatest importance. In Madras, Bombay, and 
the Central Provinces rice mills are under official control. We were not able to 
visit the rice -producing areas iii Bombay and the Central Provinces, but from 
wnat we heard from official as well as non-official witnesses, we are satisfied that 
the system of official supervision has been a success in those provinces and that 
the co-operation of the rice millers has been obtained. In Madras we were able 
to visit two of the important rice purchasing centres, Bezwada and Tanjore, 
and had the opportunity of acquainting ourselves with the working of the system 
in that province. There too official control has operated with ease and success. 
The main rice surplus areas of Madras are in the north and south deltas and 
comprise seven districts viiich are well supplied with rice mills. Practically all 
the purchases by the official purchasing agents, Grain Purchase Officers, are 
mfide from the mills in these districts. The Grain Purchase Officers, who are 
selected Deputy Collectors belonging to the Provincial Service, are five in 
number and each is in charge of a separate area. During the period December 
1942 to October 1943, the purchases made by these officers amounted to 721,000 
tons, and during the ten months from November 1943 to August 1944, to 700,000 
tons. The staff employed is not large and consists of 5 grain Purchase Officers, 
5 Grain Movement Officers, 29 Tahsildars and Deputy Tahsildars, 66 Food 
Inspectors*, Marketing Assistants, Grain Purchase Supervisors, etc., and 166 
Clerks. ' 

The cost to Government is very low. At the Bezwada centre the cost (exclud- 
ing pensions) is about B pies per maimd of rice purchased, while that at Tanjore 
is only about 1 pie per maund. Again, milling charges are not high, being 
about 11 annas a maund, including profit, in the southern delta, and about one 
anna less in the northern delta. The mills are closely supervised by the Grain 
Purchase Officers" staff throughout all the milling processes in order to ensure 
that quality is maintained and the under-milling order complied with. We 
visited several of the mills and found rice, both in store and in the course of 
production, to be of good quality. We imderstand, however, that at an earlier 
stage the quality of rice obtained from the mills and distributed by the Grain 
Purchase Organization, left much to be desired. 

18. An important feature of the scheme is the manner in which storage 
SilBeulties have been avoided. Monthly quotas are allotted to deficit districts, 
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certain Indian States, the Defence Services, and the Eailways, and are distri- 
buted among the Grain Purchase Officers. Each of these officers, therefore, 
knows the monthly demands which he has to meet and regulates his purchases 
from the mills accordingly. Deficit districts are supplied by merchants selected 
by District Officers and these merchants are also allotted monthly quotas. The 
merchants apply to the Grain Purchase Officer and deposit the cost of the rice 
in advance. The Grain Purchase Officer arranges with a mill for the delivery 
of the consignment at the despatching point where it is inspected by the mer- 
chant. The miller is paid after the merchant has accepted the consignment. 
The same procedure is followed as regards purchases for the Indian Stales, the 
Eailw’ays, and the Defence Services. The Grain Purchase Officer accepts no 
responsibility for transport but he keeps the railway authorities informed ot 
probable despatches and assists the exporting merchants as far as possible. The 
system has worked successfully. Storage accommodation, beyond that provided 
by the mills, has not been found necessary and the demands for transport have 
been spread out uniformly throughout the year. 

19. In Bengal, rice mills are under the control and supervision of the Chief 
Agents and it is they who are responsible for the inspection of the milling pro- 
cesses, for taking delivery of the rice and for making payments. The Bengal 
Rice Millers* Association gave evidence before us and it is clear fiom what they 
told us that the rice millers are sufering under a sense of grievance. They said 
quite frankly that they object to being placed under the control of other members 
of tlie trade, that is the Chief Agents. They urged that if the rice milling in- 
dustry must be controlled by the State, control should be exercised directly 
through Government officials and not through private firms. They regarded this 
as a matter of principle and maintained that the present system was bound to 
lead to friction and misunderstanding. It is essential that the full co-operation of 
the. Bengal rice millers should be obtained and, after our visits to other provinces, 
we have no hesitation in recommending that Bengal should, as regards the 
control and supervision of rice mills, fall into line with other provinces. We 
realize that the Bengal Goverumeiit fear that Government officers will not be 
able to deal with the rice miller as efficiently as the Chief Agents have done, 
but if Government officers in other provinces are able to accomplish this task 
with success w’e see no reason why Government officers in Bengal should not be 
able to protect Government interests and at the same time deal fairly with the 
mills. The rice millers made no complaint against the Chief Agents indivi- 
dually. It is of course possible, indeed probable, that their views are influenced 
by circumstances in wdiich, rightly or wTongly, they feel that they have not 
had a fair deal at the hands of the Chief Agents. We realise that personal 
differences betw’een the millers and the Chief Agents may have strengthened the 
former *s ' view in favour of direct relations wdth the Government instead of 
through the Chief Agents. But, quite apart from the possibility of individual 
cases of friction and misunderstanding, we take the view that the proper course 
is for the mills in Bengal to be brought directly under official control. As we 
have said, we see no reason, in the light of experience in other provinces, why 
officials in Bengal should not be able to exercise efficient supervision and control 
over rice mills. 

20. In relation to the size of the crop, the number of rice mills in Bengal is 
small as compared with that in Bombay, Madras, the Central Provinces, Sind, 
and the Punjab. Eurther, in Bengal the mills are unevenly distributed. The 
surplus rice districts in West Bengal are w’ell provided w’ith mills and a large 
number are concentrated in and around Greater Calcutta. On the other hand, 
the majority of the surplus districts in East and North Bengal are badly provided 
with mills. Eor instance, Khulna has only nine very small mills, and Jalpai- 
guri only seven, of wffiich only one has a capacity of over 500 maunds a day. 
Bakarganj, another heavy surplus district in East Bengal, has 64 mills but only 
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I’A licue a capacity of over 200 mauiids a day. We understand that the Bengal 
Government are coiibidering a proposal for the better distribution of nee mills 
either the transfer of existing mills or by the erection of new ones. We 
agree that a better distribution of mills would be advantageous from the point 
of view ot procurement. There is one point, however, to w’hich special atten- 
tion siiuuld be drawn. Hand-poimding of nee is a village industry of consider- 
able importance in the rural economy of the province. Boughly one half of 
the market supply is dehusked by manual labour in the villages. We attach 
importance to the maintenance and extension of village industries. Hand- 
pounding of rice is a small industry specially suited to rural conditions in 
Bengal; it i)rovides employment tor a large number of landless persons and 
serves as a subsidiary means of livelihood for the smaller cultivator. We 
accordingly recommend that in any plan for increasing the total output of 
milled rice as opposed to one for redistributing existing mills, the existence of 
this important village industry should not be overlooked. 


Q. — Monopoly Procurement 

21. Schemes under which the pi’oducer is required by law to sell the whole 
or a part of his sux’plus grain to Government are in operation in several of the 
provinces and states in India An olSeer of the Food department of the 
Government of India, who recently made a tour of the provinces and states in 
which “monopoly’’ schemes are in operation, has made the following obser- 
vations in his report: — 

“It is interesting and important to observe that in those areas which have 
gone forward towards a Government monopoly, there is not one single 
instance ^^here any doubt is felt that the basic principle is right. In no case 
is there any thought of withdrawing even to a minor degree. On the contrary, 
the tendency is quite the reverse and in virtually every case the determined 
policy is to go forward to make the monopoly more complete.’' 

We visited several 2 ^t'Ovinces and states in which “monopoly” schemes are 
in force and our inquiries point to the same conclusion Where such schemes 
Axist they ajipear to be working on the whole satisfactorily, though no doubt 
they will be further improved as ex^ierience is gained. The advantage of 
“monopoly” ixrocurenient is that it enables the authorities to ensure a more 
ftouitable distribution of the available food resources. We shall now describe the 
schemes in operation in the Madras and Bombay Presidencies and then decide, 
in the light of conditions in Bengal, whether they are suitable for introduction 
into that province. 

22. Bombay. — ^The failure of the voluntary system. — T^p to the spring 
of 1044 procurement operations in the Bombay Presidency depended ujion 
voluntary sales by the producer. During 1943 District Officers made purchases 
locally. Purchases were, however, not on an extensive scale and in the autumn 
of that year the Provincial Government came to the conclusion that if black 
markets were to be eliminated and the food resources of th.e Presidency equitably 
distributed it was essential that a more extensive scheme of procurement should 
be adopted. They, therefore, announced their intention to ] 3 nrchaae 10 per 
cent of the millet production and 25 per cent of the rice production. Pie 
scheme was of a “volimtarv” character and cultivators wwe under no obliga- 
tion to sell any portion of their produce lo Government. The scheme was only 
partly successful and the quantity procured fell short of the target figure. This 
was attributed to lack of co-operation on the part of the big landlord and the 
large cultivator.^ The failure of this scheme led the Bombay Government to 
adopt in the spring of 1944 a scheme of monopoly of purchase and distribution- 
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2l\. The Bombay Monopoly Scheme. — The main elements of this scheme are — 

(a) a comijulsorv and graded levy from the cultivator of a portion of his 

surplus grain; the levy quota must be sold to Government; 

(b) a Govennnent monopoly of purchase of whatever the cultivator sells 

over and above the levy quota; 

(cj strict control over movements; and 

(d) a Government monopoly of distribution in all rural and urban areas. 

In 1944 the scheme was introduced into three districts. In spite of certain 
difficulties experienced in its actual w^orking, it was considered to have worked 
successfully and it has been decided to extend the scheme, subject to certain 
modifications in the method of calculating the levy, to all areas in the province 
where rice is not the predominant crop. 

No private trade in a monopoly foodgrain is allowed except that the producer 
is permitted to sell, within the vibage, retail quantities for the bona fide con- 
sumption of the buyer and his family. All movement beyond the village 
boundary is prohibited except under permit. Government is entirely respon- 
sible for distribution and both rural and urban areas are rationed. In the rural 
Areas family ration cards are issued to those who have no stocks and those 
whose stocks are inadequate to last them till the next crop is reaped. Bations 
are drawm from controlled shops, and in the rural areas these shops are so 
situated that no villager has to go more than 5 miles for his supplies. 

The District Officer, wdth the assistance of the revenue stafi — this has been 
strengthened considerably — is in charge of the procurement and distribution 
operations. In most districts pui'chases are effected by Government officers 
directly from the producer. In some districts, however, co-operative societies 
are entrusted with the task of making purchases and in others, traders are 
employed as purchasing agents on a commission basis. 

Under the system of land revenue administration in Bombay, complete and 
up-to-date records are maintained by the village accountant for each village and 
it is primarily on the basis of thes'e records that the levy is calculated. The 
prices paid by Government for the grain purchased from the cultivator are fixed 
.'ind remain in force for the whole crop year. 

24. Madras. — ^The District of Malabar is a heavily deficit area in regard to 
rice, the staple foodgrain. Formerly it drew a large proi^ortion of its supplies 
from Burma, The Madras Government have not been able to supply rice to- 
the full extent of the needs of the district and in order to ensure a satisfactory 
distribution of the total supplies available from internal and external sources* 
a scheme of monopoly of purchase and distribution w^as introduced in the dist- 
rict in October 1944. The main features of this scheme are two. First, the 
cultivator is required to sell the whole of his assessed surplus, not only a pro- 
portion of it, as ill Bombay, to Government at the notified price, and secondly, 
the entire population of the district is rationed. 

No private trade wdiatsoever in monopoly foodgrains is permitted and all 
movement beyond the village boundary is prohibited. In view^ of the shortage of 
supplies, the ration has been limited to 12 ounces of foodgrains per adult 
per day instead of the normal figure of 1 lb per adult per day. This • standard 
of 12 ounces has also been adopted for the purpose of determining the quantity 
which the producer is allowed to retain for his own consumption.! As in Bombay 
the District Officer is in charge of procui-ement and distribution. Purchases 
are, however, not made by Government officers but by local traders acting as 
government agents. The distribution of foodgrains to the licensed retailers- 

lit is understood that this amount has recently been increased. 
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is also made by approved local traders. The assessment of the surplus with 
each producer is made by the village aceomitant under the supervision and 
direction of the district revenue sta:ff. The prices paid to the cultivator for his 
surplus produce are fixed by Government. 

25. For the successful working of a monopoly scheme on the lines of those in 
force in Bombay and "Madras, it is imperative that Government should possess 
an agency which can (a) prepare a reasonable and accurate assessment of the 
crop reaped by each cultivator; (b) can purchase and collect the quota due from 
^ach cultivator or in the alternative, supervise and, if necessary enforce the 
ufde of that quota to approved purchasing agents; and (c) can undertake the 
distribution of supplies to the whole population other than those who grow 
sufficient grain for their own needs. In Bombay and Madras (and in other parts 
^of India where similar monopoly schemes are in operation), the foundation for 
this agency exists in the form of a highly developed revenue administration. 
As we have explained in Chapter II, this administration consists of, first a 
revenue staff in each village or group of villages charged with the maintenance 
of village records, and secondly, a staff of revenue officers, whose duty it is to 
assist, supervise, and control the village staff. There is no such staff in Bengal, 
nor can it be brought into being within a reasonable time. Its recruitment and 
training would certainly be a matter of years, and we are of the opinion that any 
attempt to improvise such a staff within a short time \rould result in failure. 
It is not only a question of appointing and training thousands of officers. The 
Rubordinahe revenue staff in the provinces of Bombay and Madras has been in 
.existence for many years and possesses great influence and authority among the 
villagers. But that influence and authority cannot be acquired hi a day. And 
finally there is the question of cost. The charge would be a very heavy one. 
We see no prospect, therefore, of the successful introduction into Bengal of 
monopoly schemes of purchase on the lines of those in opera fclon in the 
provinces of Bombay and Madras. 

26. In Orissa, and the Central Provinces and Berar, schemes are in operation 
•which, while they do not require the producer to sell the whole or part of his 
suriDlus grain to Government, create in favour of Government a limited 
monopoly of purchase over the marketable surplus, that is, over that part of 
the crop which the producer brings for sale to the market. Under these 
schemes, as in Bengal, sales by the producer are voluntary. Where they 
differ from the Bengal system is that Government acquire not only a monopoly 
of purchase of all the rice produced by tbe rice mills but also a limited mono- 
poly over that part of the marketable surplus which does not pass through the 
mills. We shall now describe these schemes and then consider whether they 
are suitable for introduction in Bengal. 

27. Orissa. — The scheme which has been in operation in Orissa since the 
harvesting of the rice crop in 1943, aims at directing the flow of all rice and 
paddy sold in wholesale quantities into the hands of Government. It has three 
essential features. First, the prices of rice and paddy which the producers are 
entitled to demand and receive, have been fixed for the whole of the crop year. 
Secondly, purchase or sale by any person, whether a cultivator or not, of any 
quantity of rice or paddy exceeding 10 maunds in any one transaction has 
been prohibited unless ft be by or to a Government agent. 1 Thirdly, no person 
holding a licence under the Foodgraitis Control Order is entitled to hold a 
stock of more than 100 maunds of rice and paddy at any one time unless he 
is an agent or a sub-agent of the Government.! The object of the exemption of 
the purchase and sale of quantities up to 10 maunds in a single transaction is 
to enable purchases and sales to continue imbampered at tbe small village 
markets and elsewhere as ah essential part of the system of distribution in the 


^It is understood that these limits have since been reduced. 
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province. Purchases are made by agents selected from the trade. Each agent 
makes purchases in a definite area and in order to bring the purchasing agency 
within easy reach of the cultivator, the agents have been encouraged to appoint 
sub-agents. The agent is responsible not only for the purchase of foodgrains 
but also for custody, packing, and safe storage. Purchases are, as far as 
possible, spread over 8 months of the crop year. The District Officer is iu 
charge of all the operations. We understand that this scheme has been on the 
whole successful and that the target figme, which includes a provincial reserve, 
has been achieved. 

28. The Central Provinces. — In the rice producing areas paddy is brought 
to the mills and rice to the markets by the small trader and to some extent 
by the primary producer. Paddy is either sold outright to the miller or, after 
being milled on a commission basis, is sold in the market. In other areas 
where mills are few in number, hand-pounded rice is also sold in the market. 
Under normal conditions, rice in the markets is bought partly by local retail 
dealers but chiefly by the larger dealers either for export to the consuming 
areas, or resale to other dealers for export. The millers are frequently wholesale 
traders and exporters, but in certain areas they sell their rice in the main 
markets. Normally therefore it is either at the mills or at the market that rice 
passes into the hands of the lars:e wholesale dealer and it is at this point that the 
Government monopoly of purchase normally comes into operation. The actual 
sanction by which this monopoly is effected is by an order under clause 4 of the 
Centra] Provinces and Berar Foodgrains (Control of Distribution) Order prohi- 
biting any person from selling rice at places specified in the Order except to 
Government or their agents. The monopoly extends only to rice and not to 
paddy. 

When the scheme was first introduced, it was found that, on the issue of an 
order giving Government the monopoly of purchase at an established market, 
sellers, in order to avoid selling to Government at the controlled price, trans- 
ferred their operations to places outside the declared markets. To prevent this 
evasion these places were treated as market equivalents and an order passed 
prohibiting sales at these places otherwise than to Government. The number 
ol such places declared as market equivalents depends upon local circumstances. 
If rice is not flowing freely into the markets (or the market equivalents), re- 
quisitioning of paddy from the cultivator is resorted to without hesitation. 
Purchase prices are fixed on the basis of delivery at railhead, and for purchases 
in the interior prices are reduced by the differential necessary to bring the grain 
to railhead. Variations are also made to allow for differences in quality. A 
large number of agents drawn from the trade (including the millers) are employed 
in making purchases. Agreements are entered into with the agents by whiclr 
they bind themselves to act as Government ag-ents only and not to trade inde- 
pendently. The functions of the agents are to pay for the rice, take delivery 
of it on behalf of Government, bag it, weigh it, mark the bags, and transport 
it to Government warehouses. The agents work under the close supervision 
of Government officers. A Food Inspector is always present at the time a 
purchase is made either in the market or at the miU and if there is a difference 
of opinion between the seller and the Food Inspector as regards the quality of 
the rice, the matter is referred to the local Food Officer whose decision is final. 
The scheme has worked successfully in the surplus rice districts of the 
Chhattisgarh Division. 

29. An essential feature of the schemes in force in the Central Provinces and 
Orissa is that Government purchases are made at fixed prices. We do not, 
however, regard this as a serious objection to the introduction of similar schemes 
in Beneral. B>ednctions in the ceiling prices at relatively short intervals were 
necessary during 1944 in view of the abnormal prices prevailing at the end of 
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1948. Prices havie now (the beginning of 1945) reached a more reasonable level 
and it seems to us that the time has come when it is not only possible but also 
desirable for Bengal to adopt a more stable price policy. Other provmces have 
followed a policy of maintaining a uniform price level for as long a period as 
possible. In Orissa prices have been fixed for both rice and paddy for the whole 
of the crop year and in Madras, the Central Provinces, and Bombay, prices have 
been maintained at a steady level over a long period. It is clearly desirable 
that the cultivator should be assured that Government have no intention of 
forcing prices down to an unduly low level. Purther, it is essential that the 
acreage under rice should increase rather than decrease, and this can only be 
ensured if the cultivator is assured of a reasonable price for his grain. It is also 
to the advantage of the rice miller to know that prices will remain steady. 
Apprehensions that prices may fall must inevitably restrict his purchases of 
paddy and, in consequence, his outturn of rice. Again, a stable price will make 
Government relations with the miller easier. We accordingly recommend 
that the prices at which purchases on Government account will be made, should 
be fixed for as long a period as possible. We would prefer that this period 
should correspond to the crop year but, if that is not possible, we suggest that 
it should be for at least six months. We also consider that the prices should 
not be kept secret. It is desirable that the cultivator, the trader, and the miller 
should know the prices fixed by Government for their purchases. 

30. We now return to consider whether the schemes in operation in the Cen- 
tral Provinces and Orissa are suitable for introduction in Bengal. In the Cen- 
tral Provinces monopoly purchase by Government extends to rice and not to 
paddy. It will not be possible to maintain this distinction in Bengal, except 
perhaps in a few districts which are well supplied with rice mills, because the 
procurement organization purchases large quantities of paddy. No difficulty, 
however, should be experienced in extending the monopoly to paddy. But it is 
doubtful w'hether the system in force in the Central Provinces is suitable for 
adoption in all districts in Bengal. We have in mind the districts in which 
communication is mainly by water. In these areas, rice and paddy are largely 
bought and sokl by merchants who move about in boats. To a? large extent the 
boat is the market, and much of the grain is not brought to an established 
market as in the Central Provinces. In these conditions, it would be difficult to 
prevent evasion of orders prohibiting the sale of rice and paddy at markets or 
market “equivalents”, to persons other than Government agents. The only way 
to prevent widespread evasion would be by full monopoly. This we consider 
impracticable. Bengal has not the administrative machinery for full monopoly 
procurement, nor do we x'egard, the establishment of such an organization a prac- 
tical proposition. Full monopoly purchase also implies full responsibility for 
distribution. And here again, we do not consider this practicable. Subject, 
however, to the reservation as regards districts in which communication is mainly 
by water, we are of opinion that the system of monopoly procurement in force 
m the Central Provinces may prove suitable for adoption in Bengal. As regards 
the scheme in operation in Orissa, we do not anticipate that any insuperable 
difficulty will be experienced in introducing a similar scheme in Bengal. 

31. We are of opinion that Bengal should advance towards the monopoly 
ideal. We therefore recommend that the schemes in force in Orissa and in the 
Central 'Province.s should be studied with a view to the introduction of ar system 
of monopoly purchase as an experimental measure in a selected district or dis- 
tricts in Bengal. 

H. — ^The Procurement Machinery 

32. The procurement organization which was set up at the end of 1943 and 
was in operation during 1944 consists of 

(i) a Purchasing Board, and 

(ii) four sole purchasing agents, called the Chief Agents. 
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Tii(i Purchasing Board, the functions of which are of a purely advisory 
character, consists of the Commissioner of Pood and Civil *Suj)plies, who acts as 
its Onairman, one representative of the liailways, two representatives of the 
Chambers of Commerce, and the four Chief Agents. Its duty is to advise Gov- 
ernment on questions of policy such us the price at which ]>iirchases should be 
made, the quantities to be purchased from time to time, and the areas in which 
purchases should be accelerated or retarded. Four firms of standing have been 
appointed as purchasing agents, and districts, in which they conduct their buying 
operations, have been allotted to each of them. Their purchases are made at 
prices fixed by Government, on the advice of the Purchasing Board and the 
methods of buying are thi’ough rice mills, through sub-agents appointed from 
among the local rice and paddy dealers, and directly through local dealers, co-' 
operative societies and culthators. This system was in operation throughout 
iy44. 

86. It will be recalled that a substantially similar procurement organization 
was set up on two occasions during 1943 and the agency employed for making 
purchases under the “denial” scheme was of the same type. We have explained 
in an earlier chapter our view that this type of organization is not suitable for 
procurement in conditions of shortage.^ In saying this we are not criticizing the 
manner in which any of the chief agents performed his functions during 1944. 
As we have said, procurement in that year was successful — ^more successful than 
was expected during the early part of the year. Government were able to pur- 
chase over one million tons of rice and i^addy, and at the end of the year had 
b\iilt up a reserve of over 600,000 tons. The success of the year’s operations 
reliect the success with which the Chief Agents carried out their tasks. The point 
we are considering is the suitability of ihis t^q)e of purchasing organisation in 
more difficult conditions when measures of coercion may be necessary in order to 
maintain the flow of grain. At first it might appear that a commercial firm with 
exporienca* in the buying and selling of foodgrains would be a more suitable 
agency than a purchasing organization manned by officials. This, however, has 
not been the experience of the large majority of the provinces. Madras, Bombay, 
Orissa, Bihar, United Provinces, the Central Provinces, and the Punjab, have 
all preferred an official agency and, as we have pointed out, even more significant 
is the fact that when a change has been made, it has been the substitution of 
an official for a trade agency. The result of this experience, combined with the 
failure of the private” agency in Bengal in the difficult times of 1943, offer 
lessons which, in our opinion, should not be disregarded, and are conclusive. 

34. We wouia briefly summarize the reasons for our preference in favour 
of an official purchasing agency in the follovfing terms: — 

(i) The system of agents selected from the trade raises a problem of selec- 
tion. It gives rise to jealousy and friction w^hich often lead to difficulties for 
the agent actually chosen. Such jealousy and friction hinder co-operation 
between the Government and the trade, which is so important for the success 
of control measures. The views expressed by the Bengal Bice Millers* Associa^ 
tion, to which reference has already been made, are relevant as illustx'ating this 
point, 

(ii) It is important that the procurement agency should have the full support 
and co-operation not only of the local traders and the rice millers but also of 
public opinion generally. This is particularly necessary w'hen the flow of grain 
mtb the market shows signs of slowing* down and pressure has to be brought 
to bear on the producers and local traders to part with their grain. The public 
does not readily believe that private firms are imbued with a spirit of public 
service and the more difficult procurement conditions become, the more ready 

iPart I, Chapter X, Paragraphs 29 to 22, 
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the public is to assume that their object is gRin at the public expense. It is 
Just at the stage when coercion is necessary that lack of confidence in the private 
agency may gather momentum and prove very embarrassing. 

(iii) There is a fundamental difference between normal trading and the pro- 
cureinent of supplies on behalf of the Government. ^ The latter in the last resort 
must depend on coercion, in the form of requisitioning. Eequisitioning involves 
the use ot legal powers which must be entrusted to responsible state officials and 
not to private mdividuals. It can be undertaken more effectively, and with less 
risk of misunderstanding as to its necessity in the public interest, by officers 
who are part of the official purchasing agency than by officers who are normally 
outside the procurement organization and are occasionally called in to support 
the operation of that organization. 

(iv) The continuity of an official agency is assured though individual officers 
may change. A system of agents chosen from the trade, on the other hand, 
involves danger of lack of continuity. For, should a Chief Agent retire for any 
reason the benefit of his experience and organization in the areas allotted to 
him is lost and procurement may suffer while a new organization is establish- 
ing itself and acquiring familiarity with the work involved. 

(v) It has been found necessary to buttress the present procurement organiza- 
tion in Bengal by a Government establishment, parallel with that of the Chief 
Agents, for the purpose of supervising and assisting them. Originally, provi- 
sion was made for a staff of 7 Eegional Deputy Directors, one Additional Deputy 
Director, 37 Assistant Directors and Officers of equal standing, and 450 
Inspectors.. The duties of this very considerable staff were defined generally as 

, being “to supervise procurement operations as well as distribution under the 
scheme'’, and specific reference was made to the inspection of the stocks pur- 
chased, requisitioning of godowns and stocks, and the control of rice mills. We 
understand that recommendations have recently been made to the Government 
for the enlargement of this staff. There is in addition a considerable estab- 
lishment entrusted with the responsibility for the storage and movement of sup- 
plies. Given the position thsrfc official establishments on this scale are necessary, 
we feel they would be more adequately, as well as more effectively, employed if 
they are also entrusted with the duty of making purchases from rice mills and 
local traders. 

35. Foi* these reasons, we recommend that an official procurement agency 
be established in place of the Chief Agents. We fully recognize the fact that 
careful preparations will have to be made before the change we recommend can 
be carried out. The transition will not be effected in a day; the pace of the 
change-over must necessarily be a matter for practical administration in Bengal. 
We desire to add that there should be no undue delay in taking the necessary 
measures; and having regard to the considerations which we have set out in 
Section F, the procurement of rice from rice mills should be entrusted to an 
official agency as an initial step in this process of transition. 

I. — Organization in the Districts 

36. During 1944, the staff employed in the districts in the administration of 
food and civil supplies and connected matters was considerably strengthened. 
In every district there is an Assistant Director, and under him, a number of 
Dicensing and 'Eetums Officers, and Inspectors. During our inquiries we gained 
the impression that there was some uncertainty as to the authority responsible 
for controlling ibis staff. According to the orders issued by the Government of 
Bengal early in 1944, this staff was placed under the Eegional Deputy (or Addi- 
tional Deputy) Director of Civil Supplies, an officer whose jurisdiction extends 
over a group of districts and who is directly responsible to the Civil Supplies 
Department of the Provincial Government. It was also at the saine time pro* 



THE system of SUPPLY AND DISTEIBUTION 


lei 


vided that the district stalff was to be “subject to the supervision of the District 
Magistrate”. This arrangement reflected the uncertaintj prevailing at the time 
about the respective functions to be undertaken by the District Magistrate and 
the Deputy Director of Civil Supplies. It was expected that the micertainty 
would be removed in course of time, as a result of mutual settlement between 
these officers with reference to local conditions; and that some detinitioii of func- 
tions would emerge as a result of the practical working of the amo/n procure- 
ment scheme. This expectation, however, was not realised, and during 1944, 
officers, generally speaking, were not clear about their functions and powers. 
We consider ir desirable that the responsibility for procurement, distribuiion, 
and enforcement of controls should be clearly defined. 

37. W'e think there can be no doubt that the District Magistrate, except for 
certain clearly specified purposes, should be the authority responsible to the 
Government for food administration in his district, and that the staff employed 
for this purpose should be controlled by an officer or officers subordinate and 
responsible to him. We understand that the Provincial Government have 
recently decided that the District Magistrate, assisted by ar staff over which he 
will have complete control, shall be solely responsible for all matters concerning 
the distribution, storage, and movenient of supplies within the district from the 
point or points at wffiich they are made available for use within it. The uncer- 
tainty as regards the authority responsible for distribution within a district has 
therefore been removed and we need say nothing further on this point. We 
consider however, that the District Magistrate should also be responsible for the 
enforcement ol controls within his district, and w’e recommend that this prin- 
ciple should be observed. We agree that in those districts wffiere a staff is 
specially employed for the purpose of making purchases on behalf of Govem- 
mont, or controlling and supervising such purchases, the District Magistrate and 
hia st^ should have no responsibility in the matter of procurement and opera- 
tions connected therewith. We suggest, how’ever, that in districts classed as 
deficit districts, ihe District Magistrate should be authorised to undertake pro- 
curement, should this prove necessary, in local surplus areas in order to provide 
supplies for other parts of the district. 

38. There has also growm up recently a large staff wffiich, while it performs 

number of functions relating to the Jute Eegulation, the Rural Reconstruc- 
tion, and the Agricultural Development Departments, is also employed in con- 
nection with the distribution of controlled commodities. We understand that 
this consists of 10 Assistant Development Commissioners, 80 District Develop- 
ment Officers, 82 Chief Inspectors and Inspectors in Charge, 154 Range Inspec- 
tors, 1,000 Assistant Inspectors, 1,000 Amim, 6,000 Development Assistants, 
and 12,000 part-time Local Crop Recorders. A considerable proportion of this 
staff belongs to the Jute Regulation Department, and the remainder represents 
the staff sanctioned in 1943 and 1944 for the “Grow More Food” campaign and 
the collection, by a plot to plot enumeration, of agricultural statistics. The 
“Jute” staff was utilized during 1943 in connection with the food drive and sub- 
sequently in relief measures. About the end of 1943, Government decided to 
introduce a scheme for the equitable distribution of controlled commodities. 

kerosene, salt, sugar, and in a very limited field, foodgrains, throughout the 
province Again, in 1944 Government formulated a scheme for the “modified 
rationins'” of food^ains in the smaller towns and rural areas. This scheme h^is 
so far only been brought into force in certain rural areas in the Chittagong Dis- 
trict. But, if we understand the position correctly, the intention is to intro- 
duce it as a relief measure should it become necessary to undertake the distri- 
bution of foodgrains at subsidized rates in other parts of the province. This 
scheme also contemplates the utilization of local food committees, the work of 
wSieh win be supervised by the Jute Regulation Staff. It is possible that the 
functions we have referred to are such that they can be combined with advant- 
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age in one organization but we consider it a defect that the staff should be, as 
at present, organized independently of the District Magistrate in a separate 
nierarchy directly subordinate to the officer who holds the posts of Chief Con- 
troller of Jute Regulation, Director of Rural Reconstruction, and Special Officer, 
Rural RatioDiiig. We have drawn attention more than once in our report to 
tHe weakness in the district administration in Bengal arising out of the absence 
of revenue and village establishments similar to those in the ryotwari provinces. 
Apart from the and the part-time Local Crop Recorders, we assume that 

a considerable proportion of the establishment to which we have referred, will 
be retained permanently. It seems to us, therefore, that the existence of this 
staff affords an opportunity for organizing a subordinate administrative estab- 
lishment under the control of the Circle Officers, which will be of great value 
in enabling the District and Sub-divisional Officers to maintain closer contact 
with the villages.^ We understand that the whole question of the organization 
of administration in Bengal is at present under review, and we recommend that 
the suggestion we have set out above be borne in mind in anv scheme of re- 
organization. 


J. — Other matters. 

39. Oo-operative Societies. — Although an attempt was made in 1944 to utilize 
co-operative societies as agents for the purchase of grain from producers, little 
success was achieved. On the one hand, the co-operative societies attribute 
this lack of success to the ‘‘unsympathetic attitude’’ of the employees of the 
Chief Agents with whom they had to deal, whereas, on the other hand, we 
understand that the Chief Agents complain that the societies refused to sell 
paddy and rice at the prices at which they (the Chief Agents) were authorized 
to buy. We cannot say what truth there is in these allegations and counter- 
allegations, but we think it unfortunate that the co-operative societies should 
have this sense of grievance. We consider that not only in Bengal but through- 
out India, endeavour should be made to develop co-operative societies as part 
of the procurement organization because they are perhaps the most effective way 
of obtaining the support of the cultivator in procurement operations. At the 
same time, however, we recognize that the rate of progress cannot be spectacular. 
Indeed, there is a real danger in attempting too rapid an advance and the history 
of the co-operative movement, certainly in Bengal, affords a clear warning of 
that danger. An official agency is now operating in the Bakarganj district and 
what we suggest is that a scheme should be worked out for the utilization of the 
marketing and agricultural credit societies in that district as part of the procure- 
ment machine. We feel convinced that the wise course is to concentrate on a 
particular area and to postpone, except in regard to the few large and well 
established marketing societies in other areas, any attempt to introduce on 
wider scale procurement through co-operative societies until further experience 
has been gained. 

40. Oorniptioia. — ^Many persons who gave evidence before us spoke with great 
concern of the extent to which corruption prevails in coimection with food admi* 
nisfration (and other matters) in Bengal. Rood administration, particularly in 
conditions created by war, unfortunately offers special opportunities for dis- 
honesty and the atmosphere in Bengal has been charged, for some considerable 
time, with rumours of widespread corruption among both officials and non- 
officials. We have little doubt that the conditions prevailing in Bengal in 1948, 
encouraged the growth of peculation and dishonesty and it is possible that this 
explains why the evil seems to be more serious in that province than in other 
parts of India. The disease demands drastic treatment. A cure will only be 
effected by vigorous action ih three directions. Rirst, rigorous disciplinary 
action against officials of whatever standing guilty of corruption, secondly, strict 
enforcement of controls and the punishment of those who break the law, and 
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thirdly, the mobilization ot public opinion against every form of corruption. The 
eradication of the evil is necessary for the full recovery of Bengal and for her 
future progress. 

41. Public OoK>peratio3i. — ^In paragraph 25 of Chapter X in Part I, we have 
drawn attention to the existence in other provinces of tul h(jc advisory bodies 
which have been of assistance to the Provincial Governments in reaching satisfac- 
tory decisions on matters of food administration and in obtaining support of ]public 
opinion in executing them. We have also referred to the fact that a proposal 
to set up such a body in Bengal was considered and that Government and the 
Opposition could not agree on its functions. In spite of the difB.culties experi- 
enced 11 the past, we recommend that a Provincial Advisory Council should be 
established and that it should be composed of officials and non-officials, the latter 
representative of producers, traders, and consumers. We also recommend that 
District Advisory Committees should be established for the assistance of local 
food administrations in those districts in which such a body does not at present 
exist. In particular, we consider that it would be an advantage if a separate 
advisory body were to be established for Greater Calcutta. We are clear that 
the functions of these bodies should be of a purely consultative and advisory 
nature; they should not possess any executive power. The responsibility of Gov- 
ernment for the maintenance of the supply and distribution of food is to-day no 
less important than that for the maintenance of law^ and order. Government 
must, therefore, accept full responsibility for all measures tafeen in regard to 
the food of the people and cannot share that responsibility with food councils 
and committees. We have recommended the formation of these bodies not with 
the object of absolving Government and their officers of responsibility for secu- 
ring and distributing food supplies, but becamse we consider that they will enable 
public opinion to play a more effective and helpful part in shaping food policy, 
in devising measures and reviewing their execution, and also in assisting to 
remove questions affecting the food of the people from the sphere of party 
politics. 

42. Summary. — Our main recommendations arising out of this chapter are: — 

(1) The rationing of towns with a population of about 25,000 or more should 
be carried out as quicMy as possible, and in the light of the experience gained, 
rationing of smaller towns considered. 

(2) (a) Immediate steps should be taken to review^ licences issued smee May 
1943 under the Foodgrains Control Order, and to remove from the register of 
licensees persons wffio are not traders by profession. 

(b) Cultivators holding land exceeding a prescribed acreage limit should 
be brought within the scope of the Foodgrains Control Order. A limit of 25 
acres is suggested as suitable. 

(3) Embargoes round the surplus districts should be effectively enforced; an 
adequate number of launches should be made available for the purpose. 

(4) Eequisitioning should be undertaken, as and when necessary, from 
traders and large producers, if the flow of supplies is not maintained by voluntary 
sales. Public opinion should be enlisted in support of requisitioning by suitable 
propaganda directed to explaining the policy of Government. 

(5) An official procurement agency should be established in place of the pre- 
sent system of procurement through Chief Agents chosen from the tride. The 
pace of the change-over must necessarily be a matter for practical administration 
in Bengal. It is desirable, however, that there should be no undue delav in 
taking the necessary measures. The procurement of rice from rice mills should 
be entrusted to an official agency as an initial step. 
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(6) Th.e systems of monopoly procurement in force in Orissa and the Central 
Provinces should be studied with a view to the introduction of a system of mono- 
poly purchase, as an experimental measure, in a selected district or districts in 
Bengal. 

(7) (a) The respective functions of District Magistrates and Deputy Directors 
of Civil Supplies in regard to the procurement and distribution of supplies and 
the enforcement of controls should be clearly defined. 

(b) The District Magistrate should be responsible for all matters con- 
cerning the distribution, storage and movement of supplies and the enforce- 
ment of controls in the district. 

(c) In those districts where a staff is specially employed for making 
purchases on behalf of Government or for controlling and supervising such 
purchases the District Magistrate and his staff should have no responsibility in 
regard to procurement and operations connected therewith. In other districts, 
the District Magistrate should he authorized to undertake procurement, should 
this prove necessary, in local surplus areas in order to provide supplies for 
other parts of the district. 

' (8) The existence of a large staff under the Jute Eegulation, Eural Eeconstruc- 
tion, and Agricultural Departments affords an opportunity for organizing a 
subordinate administrative establishment which will be of value in enabling 
District and Sub-divisional Officers to maintain closer contact with the villages. 
The possibility of such a reorganization should be considered. 

(9) It is no longer necessary to reduce prices at relatively short intervals. A 
more stable price policy is recommended. 

(10) Co-operative societies should be developed as part of the procurement 
machine. It is recommended that a beginning should be made in the utilization 
of the marketing and agricultural credit societies in the Bakarganj district as 
part of the procurement machinery, 

(ll"^ Vigorous action against corruption is called for in three directions. 
Fist, disciplinary action against officials of whatever standing guilty of 
corruption, secondly, strict enforcement of controls and the punishment of those 
who break the law, and thirdly, mobilization of public opinion against every 
form of corruption. 

(12) (a) A Provincial Food Advisory Council, composed of officials and non- 
officials, should be established. Producers, traders, and consumers should be 
adequately represented on this council. 

(b) A separate advisory body for Greater Calcutta should be established 
as also District Advisory Committees in those districts where they do not at 
present exist. 



GHAPTEK 11. -ilEH ABILITATION . 

1. Short and long term schemes.— In previous chapters we have described 
the effect of the famine in Bengal and the relief measures taken during the 
emergency period. The first necessary steps were to provide food, to get the 
wanderers back to their liomes, and to bring the health situation under controL 
By the beginning of 1944, adquate supplies of food were available, the majority 
of wandering destitutes had returned to their villages, and throughout the year 
the health situation slowly improved, until at its close the death rate was not 
far above the usual unsatisfactory level. But more is needed to repair the 
damage inflicted by the famine. 

We do not propose to deal here with long term schemes for improving the 
economic condirion of the population. These concern the whole of India and 
'will be considered in a later report. In order to remove any threat of future 
famine, far-reaching developments in irrigation, animal husbandry, and 
industry are required. But such developments will take time. Meanwhile 
there is an immediate problem of rehabilitation in Bengal. We obtained 
abundant evidence, both during our tours in rural Bengal and in the examination 
of witnesses, of the need for effective measures to hasten the economic recovery 
of the classes affected by the famine. Such measures should conform with, and 
ultimately merge into, broader schemes of reconstruction and development. 

2. Restoration of lands. — ^Late in 1943 the Bengal Alienation of Agricul- 
tural Land (Temporary Provisions) Ordinance was promulgated to enable petty 
cultivators who sold their land during the famine to get it back. According to 
the Ordinance, any small-holder who during 1948 transferred agricultural land 
by sale “for any consideration the amount and value of which does not exceed 
Es. 250”, can apply to the District Officer for restoration. He must satisfy 
the latter that “he could not have maintained himself or his family except by 
making such alienation of such land”, and the transferee has the right of 
being heard. The small holder who regains his land must repay the 
sum he received from the sale in 10 annual instalments. If the small- 
holder so desires he may, however, instead of applying for a restoration 
order, apply for the conversion of the sale into a complete usufructuary 
mortgage for a period of 10 years. The Ordinance ceased to operate 
on March 11, 1944, under the provisions of the Goveniment of India 
Act, 1935, regarding such Ordinances. A Bill was thereupon introduced in the 
Legislature and passed by the Council ; it could not, however, be passed by the 
Assembly owiiv:*: to the prorogation of the latter. On September 7, 1944, 
Government issued a fresh Ordinance embodying the provisions of the Bill. 
Over 7,000 cases were filed under the orisfinal Ordinance. Out of these only a 
small proportion were disposed of during the period of the first Ordinance and 
in September 1944 the number of pending cases was 6.498. The disposal of 
these, and of farther eases which mav be filed, will place a heavy burden on 
District Officers and their staff. Considerable importance must be attached to 
the settlement of cases with the greatest possible speed. 

Eestoration of land is a very necessary part of rehabilitation. No informa- 
tion is, however, available as to the number of dispossessed small holders who 
would be entitled to take advantage of the Ordinance. Probably only a small 
fraction have already applied, or will apply, for restoration. Many of those who 
sold their land will find it difficult to raise the monev necessarv to pay the 
annual instalments, and thus regain immediate possession. If they prefer io 
apply for the usufructuary mortgage, they \\nll regain their land in 10 years, 
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unless they cun pay off the mortgage debt ear her, but meanwhile will have to 
hnd other means ot earning a living. 

3. Expenditure on rehabilitation. — Eehabilitation schemes involving the 
expenditure of Es. 4 crores have been formulated by the Grovernment of Eengal. 
The schemes include the establishment and maintenance of workhouses, homes 
and orphanages tor destitutes, free grants for house building, the rehabilitation 
of artisans, and various irngation projects. The Eevenue Department is in 
charge of the \\ork of rehabilitation. 

4. Workhouses and destitute homes. —It is proposed to centralize relief 
institutions, at present scattered, into 60 institutions consisting of a workhouse, 
a destitute home, and homes for orphans, deserted children and young women 
with and without children. Workhouses are planned as centres for encouraging 
cottage industries. They will provide work for (a) inmates of destitute homes, 
if any, attached to the w'orkhouse,, (b) such residents* of neighbouring areas as 
wish to come and work for a living and (c) for local people who may take 
materials from the workhouses, produce goods in their homes, and return the 
latter to the workhouse against suitable pajmient. The kinds of work to be 
carried out include paddy-husking; cane-work and bamboo work; mat-making; 
spinning; weavhig; net-making; rope-making; toy-making; paper-making; and 
nail-making. Other suitable handicrafts may be suggested by the Director of 
Industries. 

The care of widows is one of the major problems of rehabihtation, and 
presumably the majority of adults who will be housed in, or otherwise assisted 
by, relief institutions will belong to this clas*s. 

5. Orphans. — The number of orphans requiring care dose not apper to be 
very accurately known. Preliminary estimates made by District Officers gave 
a total of over 30,000, but later this figure was reduced to 10,000. The Gov- 
ernment of Bengal have accepted the responsibility of looking after all famine 
orphans, the Education Department being entrusted with their care. Volun- 
tary bodies* will also assist. Any private organization which undertakes the 
charge of orphans must, however, submit proposals to the Director of Educa- 
tion for approval and guarantee to feed the children on an approved type of 
diet and to educate them in accordance with principles laid down by the 
Director. It is proposed that the orphans should receive elementary education 
with particular emphasis on hand work, and that at a later stage they should 
be' given a trauiing in some craft which will provide a means of livelihood and 
render them independent of state aid. 

In August 1944, 11 Government orphanages, with accommodation for abou^ 
1,700 children, had been constructed and occupied, or were nearing completion. 
The bulk of the orphans were still housed in workhouses, temporary orphanages 
etc., scattered all over the province, their care being the responsibility of District 
Officers. Some orphanages were also being run by voluntary organisations. 

6. House building. — Expenditure of Es. 10 lakhs has been sanctioned for 
this purpose. Free grants will be given to homeless destitutes to enable them 
to re-build their huts There has been particular need for this in the cyclone- 
damaged areas, but elsewhere also huts need repairing. Tn the chapter on 
relief we have iold how famine victims sold doors, windows, roofs, etc., in the 
early stages of the famine. 

7. TOe rehabilitation of artisans. — ^This is a task of great importance. It 
is proposed to assist workers such as fishermen, weavers, potters, carpenters, 
etc,, by subsidies and loans, and by tbe supply of raw materials and trade 
implements at cost price. Fishermen suffered severely during the famine and 
their rapid rehabilitation is particularly necessary in order to increase supplies 
of a valuable protective food. Boats, nets and other fishing tackle must be 
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supplied to set fishermen who lost their belongings at work again. One 
difficulty which was mentioned to the Commission is the shortage of water- 
proofing material to prevent the deterioration of nets. 

8. Irrigation. — ^Irrigation Schemes, at a cost of Es. 100,00,000, are projected 
as follows : — 

(a) Es. 10,00,000 for expenditure on the re-excavation of derelict irrigation 
tanks, mostly in western Bengal. 

(b) Es. 26,00,000 for the execution of small irrigation projects which do not 
require much expert supervision by engineers. This will be spent by District 
Officers. 

(c) Es. 64,00,000 for expenditure on the more important irrigation schemes 
which are read\ for execution, under the supervision of the Irrigation Depart- 
ment. 

9. Comment on rehabilitation. — ^Plans have thus been laid for the care and 
rehabilitation of those who suffered during the famine and considerable sums 
of money have been allotted for the purpose. It is, however, one thing to 
draw up schemes and provide money,, and another to produce satisfactory 
practical results. We are by no means satisfied with the progress hitherto made 
towards rehabilitation and wish to stress the need for more energetic and co- 
ordinated action. 

There seems to be some lack of knowledge about the nature and extent of 
the problem to be tackled. Thus\. it is known that the famine has had 
important effects on village life and economy, but no clear picture of the changes 
it has produced is available. Many small-holders sold their land, and many 
artisans their trade implements and have not the means to resume their normal 
means of livelihood. The numbers involved are, however, unknown. There 
has been loss of life which must considerably affect the availability of labour 
and opportunities for employment. Will the village labourer, on account 
of the shortage of labour, be better off than before the famine? On a number 
of such questions there is at present no accurate information, and the Commis- 
sion heard many conflicting opinions. Clearly it is essential to make a carefiri 
study of the whole position, in order to guide rehabilitation policy. Unless this 
can be done expenditure on reh.abilitation,, however, generous, may be mis- 
directed and the results obtained disappointing. 

A strong staff is needed for rehabilitation, both at the centre and the 
periphery. We shall refer shortly to the question of central direction. Wi^ 
regard to the actual task of rehabilitation in the rural areas, we fear that 
ordinary district staff, o-rerhurdened as it is with other work, mil not be able 
to give sufficient time and attention to this important matter. We aecordin^y 
are of opinion that special officers, trained in rehabilitation work, should be 
appointed. 

While some good orphanages already exist, the present position with regard 
to the care of a large proportion of orphans is by no means satisfactory. Plans 
for their accommodation in Government institutions seem slow in maturi^ 
and meanwhile the conditions in which many are living leave much to be 
desired. We would, therefore, emphasize the need for establishing suitable 
homes for all destitute orphans without lumecessary delay. We are by no 
means satisfied that this task is being prosecuted with sniffieient energy. 

It is essential that when private organizations are entousted with the care of 
orphans. Government should have powers of supervision inspection to 

ensure that the necessary standards are reached and maintained. ^ Provided 
such powers are conscientiously exercised, there is every advantage in making 
use of the services of suitable Voluntary bodies, supported by subventions from 
Government. Children in a well-run 'voluntary institution would probably 



168 FOOD ADMINISTRATION AND REHABILITATION IN BENGAL 

receive more sympathetic attention than in a Government institution. On the 
other hand, voluntary bodies may undertake the care of orphans during the 
wave of enthusiasm for relief work engendered by the famine, and lose 
interest in their charges as the years pass. This possibility should be borne in 
mind in enlisting the help of such bodies. 

While the Eevenue Department is responsible for the organization of re- 
habilitation and the allotment of funds, rehabilitation is also the concern of 
other Departments, e.g., Commerce and Industry, Development, Health, Agri- 
culture, Fisheries, etc. These departments must, therefore, be closely 
associated with rehabilitation w^ork and the necessary co-ordination between 
them and the Revenue Department, which is directly responsible for rehabilita- 
tion, must be assured. Secretariat delays, e.g., delays in obtaining sanction 
for expenditure on suitable schemes, should be avoided. For the. rehabilitation 
of the affected classes, instruments and materials (e.g., seed, fishing boats, 
yam, etc.), have to be provided immediately, and this demands joint action on 
the part of the various departments concerned. 

Recommendation, — ^We are of the opinion that a .Rehabilitation Commis- 
siojier, generally responsible for rehabilitation work in all its aspects, should be 
appointed without delay, with whatever additional staff is necessary both at 
the centre and in the districts. Such an officer would be in a position to* initiate 
a survey of the existing situation, with the object of obtaining a clear idea of 
the economic and social effects of the famine, and of the measures necessary to 
repair the damage. His main task would, however, be to provide the drive 
necessary to overcome obstacles and difficulties, and to ensure that the work- 
of rehabilitation was not hindered by lack of contact and co-ordination between 
the various Departments. Drive and co-ordination are needed to speed up 
rehabilitation. 



CHAPTEIt llT.—PliOTECTIVE AND jSUPPLE:\IENTARy EOODS. 

A. The Present possitiox. 

1. Greneral. — ^The faiuine of 1943, was ix famine in rice. Tvpical Bengali diec&> 
are composed largely of rice which may provide 80 to 90 i)er cent, of total 
calories. Wliile, in the feeding uf Bengal, adequate supplies of rice (and of 
wheat, to fulfil the Calcutta demand) are the primary necessity, the importance 
of other foods must not be overlooked. In the first place, such loods supply 
additional calories and hence a reduction or increase in the quantities available 
infiuences requirements of cereals. Beeondly, the nutritive value of a diet 
based largely on rice is unsatisfactory. To be adequate for health, such a diet 
must be supplemented by other foods which help to make good the deficiencies 
of rice in respect of protein, vitamins and mineral salts. Such foods are often 
called ‘‘protective’’ foods, and include milk and milk products, meat, fish, egg&, 
pulses, vegetables and fruit. Vegetable oil (usually mustard oil in Bengal) and 
sweet potatoes are not, usually placed in the protective group, but they have cer- 
tain useful properties. Sweet potatoes provide caloxies and some varieties are rich 
in pro-vitamin A. Vegetable oil, while it contains no vitamins, is a source of 
fat and the fat content of Indian diets is in general undesirably low. Further, 
one part of vegetable oil is equivalent, in calorie value, to about parts of 
cereal so that an assured supply of vegetable oil, sufficient to provide one ounce 
per capita daily, would have, an appreciable effect on rice requirements. 

2. In nearly all parts of India there is, m normal times, a scarcity of pro- 
tective foods. The poorer edasses live on an ill-balanced diet composed almost 
exclusively of cereals. Intake of protective foods rises with increasing income, 
but even middle class families may consume too little of them. In jBengal, at 
the present time, the scarcity and high price of protective foods have led to 
in general reduction in their intake, never sufficient from the standpoint of 
nutrition. This has affected mainly the middle classes, accustomed to some 
variety in diet. The Commission heard many complaints about the difficulties 
encountered by middle class families in obtaining milk, fish, vegetables, etc. 
The scarcity is felt less by the poor, who w'ere used to go without such foodsy 
or to consume them only in very small quantities. The fact, however, that their 
intake of protective foods may not have been greatly influenced by the scarcity 
does not indicate that their need for them is less than that of the middle classes. 
More protective foods are required, not only for those wdio can afford to purchase 
them in reasonable quantities in normal times, but for the whole population of 
Bengal. 

In the case of rice and wheat fairly adequate data about supplies and dis- 
tribution are available. The position with regax’d to various non-cereal foods 
is more obscure. We propose to discuss the situation in the light of whatever 
information we have been able to obtain. 

3. Pulses. — ^Pulses are a valuable supplement to cereal diets since they 
supply protein and various vitamins. Bengal is normally deficit in pulses. The 
Government of Bengal w^ere not able to provide the Commission with any 
figures I'elating to the normal production and import of gram (Gicer arietinumy 
Under the Bevised Basic Plan nearly 62,000 tons were received in Bengal and 
the quantity allotted for the period May 1944 to April 1945 is 88,000 tons. 
It appears, however, that gi-ara is not a popular pulse in Bengal, and a consider- 
able proportion of the 62,000 tons remains uneonsuined. A small part of the 
consignment of 38,000 tons was accepted, but the balance was cancelled at the 
request of the Government of Bengal since large stocks were already available 
in the province. 
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4. Imports of pulses other than gram during the years 1937-40 averaged 
120,690 tons. Under the Ee vised Basic Plan, Bengal was allotted, in April 
1944, a quota of 70,050 tons of pulses other than gram for the period November 
1943 to April 1945. Previous to April 1944, 11,450 tons were obtained by 
special arrangement from various provinces and states, which w^ere not debited 
to the quota of 70,050 tons. Eoughly speaking, a quantity equal to about half 
the usual import is due to Bengal during the present financial year under the 
Basic Plan 

The quota as originally formulated included the following: 


Tons 

Dhal arhar (Cajanus indioas) ....... 20,300 

Mung dhal (Green gram, Phaseolus radiatus) .... 16,200 

Masur dhal (Lentil. Lens esculenta) ...... 12,360 

Khesari dhal (Lathyrus sativus) ...... 20,000 

Urd (Black gram. Phaseolus mungo) ..... 1,200 


5. The most popular pulses in Bengal are mastir dhal and mung dhal. Of 
the pulses included in the allotment, khesari and urd are in no demand, and the 
Oovernment of Bengal surrendered the quotas of these pulses. They asked the 
Government of India to reduce the quota of dhal arhar by half and raise those of 
masur dhal and mung dhal to 40,000 and 20,000 tons respectively. While these 
negotiations were proeeeeding the actual import of pulses into Bengal was small. 
Up to November 1944, nothing was received except some quantities of masur 
dhal from Bihar. 

6. The pulse position in Bengal cannot, therefore, to put it mildly, be regard- 
ed as satisfactory. The Commission, during its tours in various parts of India, 
observed lack of direction and co-ordination with regard to the supply of pulses. 
In some provinces there was a glut and in qthers a shortage, and demand and 
supply appeared to be uncorrelated. Existing difficulties seem to be partly due 
to lack of knowledge of local preferences for different kinds of pulses. These 
are important, since local methods of cooking are often based on the use of 
certain familiar pulses and people may be as reluctant to change their favourite 
pulse as their staple cereal. There is also some lack of knowledge about the 
supply and distribution of pulses in normal times. 

It is the task of the Government of Bengal to encourage production within 
the province of the various pulses which the population requires. The despatch 
of pulses to Bengal under the Basic Plan is, however, the responsibility of the 
Government of India and the provinces concerned. The whole position needs to 
be clarified and the existing chaos reduced to order. 

7. Fish, — More fish is consumed in Bengal than in most other provinces in 
India. The many rivers, large and small, which flow through the province 
abound in fish and the mouths of the great estuaries are exceptionally rich 
fishing grounds. There are also numerous tanks which are a good source of 
fresh-water fish. Both fresh-water and salt-water fish are important; about 
40 per cent of the fish reaching the Calcutta market in 1941 was sea fish and 
the remainder fresh-water fish. 

During 1943 and 1944 there has been a serious scarcity of fish and prices 
have been high. In April 1944 the price of common varieties sold in the 
Calcutta market w^as 2 to 3 times in excess of the pre-war level. The present 
position is due to a variety of causes. First, the removal of boats under the 
Denial Policy, and the restriction on the movements of boats, affected the fish- 
ing industry in the greater part of the estuarine area. Secondly, fishermen were 
among the classes seriously affected by the famine. Considerable mortality 
occurred amongst them and many, reduced to destitution, have not yet been 
able to resume their trade. A good many have found other employment. 
Thirdly, there are difficulties in obtaining motor boats, and petrol and kerosene 
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for the motor boats that are available. Ordinary boats are also in short 

supp j there is a shortage of yarn and water-proofing material for 

nets. J if uhly, transport of fish from the fishing grounds is afiected by the 
prevailing condihons on the railways, the lack of motor boats and shortage of 
ice. Jjastiy, there is a considerable military demand for fish and ice which 
reacts on the civil markets. 

^ 8. The Denial Policy. — An account has already been given of the removal 
of boats under the Denial Policy. Both large and small boats are used for 
fishing in the estuarine area. In 1942 most of the larger fishing boats were 
taken away and the movement of all boats was restricted. In normal times 
fishing boats may go 10 or 15 miles out to sea. By degrees the restrictions have 
been relaxed. Except in certain localities, boats are now allowed to go up to 
3 miles from the shore and a number of fishing boats requisitioned under the 
Denial Policy are now in use again. These are being supplied to fishermen 
either free or on a hire-purchase system. The provision of loans and subsidies 
to fishermen to enable them to buy boats and fishing apparatus is an important 
item in the rehabilitation programme. No information is available to the 
Commission about the construction of new fishing boats. 

9. Motor boats. — ^Motor boats are not used to any extent in actual fishing 
operations in Bengal, which remain primitive and undeveloped. The chief 
function of motor boats is the transport of fish and ice to and from centres at 
which fish is collected. While the number of motor boats emxfioyed in this y^ay 
was not large, those engaged in the trade played a useful part in supplying the 
Calcutta market. During 1942 motor boats and launches were requisitioned for 
military purposes and have not been retiuned. Attempts are being made to 
secure their return and to put a few boats, which are lying idle, into commission. 
For running motor boats petrol and kerosene are necessary, and this, it appears, 
involves further difficulties under present conditions. 

It is the Calcutta market which is mainly affected by the lack of motor boats. 
For the provision of fish in villages and to^\ms remote from the main fishing 
centres and markets, the rehabilitation of fishermen operating in small craft is 
the chief necessity. 

10. Nets, — ^The yarn needed for the manufacture of nets is in short supply 
and what is available is so expensive as to be beyond the means of the average 
fisherman. Many nets previously in use have perished during the last two years. 
Water-proofing is necessary to preserve nets and for this purpose coal-tar is the 
most satisfactory material'. In normal times it was transported from. Calcutta 
to the important fishing centres, but now it is unobtainable. Various local 
tanning materials, such as gab fruit and suran bark, are used for water-proofing; 
these are reasonably effective if not as good as coal-tar. The Controller of 
Supplies, Government of India, was approached in June 1944, for supplies of 
coal-tar for the Bengal fisheries. He replied that coal-tar was unprocurable and 
suggested the use of a preparation of bark called “cutch*’. Supplies of the 
latter were available in Bareilly in the United Provinces. Cuteh cannot be used 
for nets once water-proofed with coal-tar, but appears to be reasonably satis- 
factory for application to new nets. After some delay two wagon-loads of cutch 
were obtained from Bareilly in October, 1944. 

n. Ice. — Ice is essential for the transport of fish to the Calcutta market. 
Nearly all the ice factories are in Calcutta. Previous to the war, ice factories 
were established at various fish- collecting centres, but most of those within easy 
reach of Calcutta had to close down owdng to underselling on the part of the 
Calcutta factories. The present position is that there is little production of ice 
outside Calcutta, while the factories in the Capital cannot meet the military and 
civil demand. The Government of Bengal have allotted a quota of 120 tons 
daily for military use, a quantity w^hich is actually considerably below estimated 
requirements. The demand for ice in military hospitals in the hot climate 
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of Bengal is heavy. The Director of Fisheries, Bengal, stated in evidence that 
within 40 miles of Calcutta fish was being thrown away for lack of ice. Salt 
for fish preservation is also in short supply. Late in 1944 an Ice Control Board 
was set up, with the functions of controlling the production and distribution of 
ice and of allocating available su])piies, and an Ice Controller was appointed. 

12. Bailway transport of fish, which is affected by the shortage of ice, is by no 
means satisfactory. Insulated wagons are not available. A number of trains 
carrying fish have been cancelled without alternative arrangements being made 
for its transport. Trains often run late, to the detriment oT so perishable an 
article of food as fish. Arrangements for loading and unloading fish at railway 
sidings are defective. Bailways in Bengal are at present under heavy strain 
owing to the additional demands imposed by the war. We would, however, 
ask the Bailway Board to do whatever is possible to improve and accelerate the 
transport of fish. 

13. Military demand. — ^The amount of fish purchased by the Army in 
Calcutta is only a small fraction of the total quantity estimated to reach the 
Calcutta market in normal times. It is probable, however, that military 
demand has been a serious drain on supplies reduced by the conditions in the 
fishing industry which we have described. In 1944 there w^as some controversy, 
into which we need not enter, between military and civil authorities about army 
purchases of fish. Steps are now being taken by the military to develop their 
,own sources of supply and thereby relieve the Calcutta market, 

14. Tank fisheries. — A considerable development of tank fisheries is contem- 
plated by the Government of [Bengal. Such fisheries in general, supply local 
demand, so that problems of storage and distribution do not arise. The project 
involves the cleaning of tanks, their stocking with fish fry, and periodic draining 
to ensure aeration of the floor of the tank to prevent the formation of poisonous 
gases. As a preliminary experiment, fry is being distributed free in certain 
areas in the Sunderbaiis to villagers who have cleaned- their tanks and embanked 
their paddy fields to make them suitable for fish culture. It is hoped that the 
encouragement of tank fisheries will considerably increase the fish supplies of 
the province. 

15. More fish. — ^The potential supply of fish in Bengal is enormous. While 
an increase in the production of milk and meat presents great difficulties, fish is 
there waiting, so to speak, to be caught and eaten. Meanwhile, for reasons 
which we have briefly outlined, fish is scarce and dear. Of all measures design- 
ed to improve nutrition in Bengal the resolution of the present difficulties in 
the fish trade, and the development of fisheries generally, are perhaps the most 
promising. The Commission is glad to note that the Government of Bengal 
have taken the preliminary step of strengthening the Fisheries Department. 
In 1942 the Department consisted of a Director of Fisheries and two District 
Fishery Officers, It is now proposed to employ, in addition to the Director. 
4 Deputy Directors, 8 Superintendents, 32 District Fishery Officers and 90 
Fishery Demonstrators. 

The immediate difficulties regarding nets, motor boats, ice and transport 
do not appear to be beyond solution. The case for the supply of the necessary 
materials from within India or abroad is a strong one. We feel that immediate 
steps should be taken by the Government of Bengal and the Government of India 
to obtain 7notor boats, the necessary machinery and materials for the construc- 
tion of additional ice factories, water-proofing material for nets, and whatever 
else is needed for the reorganization of the fishing industry in Bengal. Military 
and civilian demand could be moi‘e amicably adjusted and plans laid to turn 
channels of supply developed by the Military to civilian use when the war is over. 
Closer co-ordination between military and civil authorities with regard to fish 
supplies is obviously desirable. 
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16. Milk. — In the *'Eeport on the Marketing o£ Milk in India”, published 
in 1940 by the (>entral Agricultural Marketing Department, the daily per carpita 
consumption of milk and milk products in Bengal is estimated as 2-8 oz. This 
is a low figure, which may be compared with 15*2 oz. in the Punjab, 40*3 oz. 
in Denmark, and 55*6 oz. in New Zealand. The same report giyes the daily 
P‘6T capita milk consumption in Calcutta as 3*8 oz. In normal times the milk 
supply of Bengal was in fact grossly inadequate, and a large proportion of the 
urban and rural populations consumed no milk at all. 

During the last two years supplies of milk and milk products have been 
reduced for various reasons and prices have risen. In the famine year there 
was high mortality among cattle owing to disease and inadequate feeding and 
care. Bengal normally imports cattle from neighbouring provinces, but exports 
are now prohibited by these provinces. Bihar has recently agreed to the export 
of a very small number. The slaughter of cattle for meat may also have reduced 
milk supplies to some extent. BengaFs consumption of butter and ghee was 
normally in excess of production, the balance (some 638 and 12,858 tons in the 
case of butter and ghee respectively) being obtained from provinces which now 
restrict their exports. In 1944 the Governments of the United Provinces - 
Bihar and Madras wex'e asked to allot export quotas from these provinces to 
Bengal. As a result 440 tons of butter were obtained from Bihar and 1,837 
tons of ghee from the United Provinces. 

The Government of Bengal have themselves prohibited the export- of milk 
and milk products from the province except under permit. To conserve the 
cattle population a Meat Control Order enjoining two meatless days per week 
throughout the province has been issued. 

17. The increase in the population of Calcutta has accentuated the demand on 
the city's limited milk supply. Military purchases of milk are of importance in 
Calcutta, and in other places in Bengal. The Army consumes large quantities 
of tinned milk, imported from abroad, but fresh milk is also consumed, parti- 
cularly in hospitals; actually some 50 per cent of the total military consump- 
tion of milk is in the form of fresh milk. In one important towm the military 
offtake of fresh milk amounted in 1944 to 102 tons monthly, wrhich must re- 
present a considerable proportion of the total milk supplies available. Some 
75 per cent of the total military requirement w^as, how'ever, being provided m 
the form of tinned milk. 

18. The total production of milk in Bengal can be substantially increased 

only by far-reaching developments in agriculture and animal husbandry. Im- 
provement in milk marketing is also essential to the growth of the dairy industry. 
Meanwhile the existing problem of scarcity and high price has to* be faced. 
Among the immediate measures which would help to relieve the situation are the 
following: An increase in the import of milch cattle and daily products; pro- 

hibition of the use of milk for non-essential purposes ; a rationing system whereby 
infants, young children, and expectant and nursing mothers are given prior 
•claims on available supplies; a reduction in military demand. 

19. With regard to imports, we may urge that other provinces should consider 
sympathetically the requirements of Bengal, where the need for nourishing food 
is particularly pressing, in respect of cattle and milk products. We understand 
that the Government of Bengal contemplate prohibiting the manufacture of 
luxury articles, such as ice-cream, for W'hich milk is required. This has already 
been done in Bombay. Such a measure W’ould not, of course, increase total 
supplies, but it w^ould presumably have some effect towards making more fluid 
milk available and reducing its price. 

20. The Commission was very favourably impressed by the Bombay 
Municipal Corporation's scheme for the distribution of milk to infants, initiated 
in 1944. Under this scheme, which is financed by the Government of Bombay, 
8 oz. of milk daily can be bought at half price by those entitled to benefit. 
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The actual cost of thin quantity is annas. Milk cards are issued at Eatioii- 
ing Offices in the different wards and the milk is issued to card-holders in the 
early rnoriimg at numerous distributing centres, in return for cash payment. 
The supplies for the Yarious centres, bought from contractors, are inspected by 
the Health Department of the Municipality to ensure their freedom from 
adulteration. At the beginning of January 1945 the scheme was extended to 
include children up to 6 years of age and expectant and nursing mothers. At 
that time 36,705 milk cards were registered under the scheme and about 18,500 
lbs. of milk were being distributed daily at 192 centres. 


21. We hope that other municipalities in India will follow the lead of 
Bombay, The ffr.st step would be to discover whether sufficient quantities of 
milk^ are obtainable and, if they are not, to reorganize the milk supplies of the 
concerned in order to provide them. There is nothing to prevent 
card-holdecs m-sellmg the milk at market prices, but it is assumed in Bombay 
that family affection will ensure that the milk reaches the child for whom it is 

evidence of abuse has been 
•Srn conditions in Calcutta and Bombay are not the same 

Mlk supplies in Calcutta are probably smaller, in relation to the size of the 
population, than in Bombay and for various other reasons the organizat’on of a 

resources of the Calcutta Corporation 
^arrest fttentT^^^ ® authorities in Bengal should give the matter their 


22. hfchtary demand can be reduced by the greater use of tinned milk and 
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available in subSnS qu^Sie^ be 

tarj^ -B^reseSS^ SvJ beSS SS consisting of civil and miH- 

available suppUes of fresh meat ThT i T ®®'®^ division to control 
military authorities to roduS Ai-m™= Government have urged the 

extent possible. ^ consumption of local meat to the greatest 

a-SS.-S.liwHSr': 

has been found that ducks are^less creation of duck farms. It 

easier to handle generally We commend 7- ^ban poultry, and 

s irtiiy. we commend to the Government of Bengal the- 
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idea of encouraging duck-rearing in the province, on the basis of the experience 
gained in the military venture. 

The export of poultry and eggs from Bengal is now controlled, no one being 
allowed to take more than one bird and 6 eggs out of the province, except 
under permit. We understand that the Government of Bengal are now taking 
some steps to develop poultry farms and encourage the rearing of poultry in 
•^ullages. 

25. Vegetables. — ^Both Indian vegetables and vegetables of the European 
type are produced and consumed in Bengal. The latter grow well anywhere in 
the province during the cold weather and can be grown in the hills throughout 
the year. In 1944 there was a shortage of all kinds of vegetables for the civi-^ 
lian market, and prices in Calcutta were 2 to 3 times in excess of the pre-war 
level. A largo farm for the production of vegetables for the Army has been 
created in Darjeeling, a small proportion of its produce being available for the 
civilian market. The Bengal Government have also developed vegetable farms 
in Darjeeling and a scheme has been sanctioned for the creation of farms in 
other centres. It is proposed to put 5,000 acres near Calcutta, and 1,000 acres- 
somewhere in East Bengal, probably near Dacca, under cold weather vegetables^ 
No serious attempt has been made by Government to control the price of vege- 
tables. 

26. The supply of home-grown potatoes in Bengal is normally insufficient for 
the needs of the province. The average annual imports from 1937 to 1942, 
which included imports from Burma, were about 62,000 tons. Since 1942 the 
import from Burma, which amounted to 40 per cent of the total imports, has 
ceased, and provinces which previously supplied potatoes to Bengal have res- 
tricted or prohibited exports. A small export to Bengal was allowed in 1944 by 
the Government of Madras, and in September 1944, the Government of Bihar 
temporarily removed the ban on exports. The shortage of seed potatoes is an 
obstacle to an immediate increase in the production of potatoes within the 
province. Sweet potatoes are widely grown in Bengal, but no data about the 
quantities produced are available. Their price in the Calcutta market in 1944 
was one to three annas per pound. Ordinary potatoes were selling at about 
8 times this price. 

27. The present scarcity of vegetables of all kinds obviously calls for a vigo- 
rous “grow more vegetables'' campaign. We feel that this is an important 
matter which should receive the special attention of Government. As regards 
control of price, we would draw attention to the fact that in England the price 
of vegetables has been fixed by the Government, although the Government does 
not itself purchase vegetables for distribution, and that prices have been success- 
fully kept in check. Vegetables are rapidly perishable. If reasonable prices 
are fixed and made known to the public, and the public learns to insist on paying 
no more than the fixed rate, opportunities for refusing sale and subsequent 
disposal in the black market are limited. In Bombay vegetables are sold at 
fixed rates in ration shops. The sale of even a limited quantity of vegetables 
at controlled prices would help to keep the general price level down. We have 
little information about the fruit position; but it appears that fruits, like vege- 
tables, are scarce and dear. The quantities reaching the Calcutta market 
are considerably less than before the war. The scarcity is no doubt due to 
approximately similar causes to those which have reduced supplies of oilier 
supplementary foods. 

28. Mustard oil. — About half of Bengal's supply of mustard seeds for the 
manufacture of oil formerly came from other provinces. Here again, imports 
have almost entirely ceased owing to embargoes on export imposed by other- 
provinces. The actual quantity imported annually from 1937 to 1942 averaged 
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about 170,000 tons. This would yield some 60,000 tons of oil, equivalent in 
calorie value to perhaps 140,000 tons of rice. 

B. — Comment on protective and supplementary foods. 

29. We have emphasized the value of non-cereal foods from the nutritional 
standpoint. Another point to w'hich attention must be drawm is that the 
aggregate contribution made by such foods to the quantitative food needs 
of the province is by no means negligible. Pulses, fish, potatoes and vegetable 
oil are the most important in this respect. We have dealt wdth the matter in 
some detail because we feel that it must be given a prominent position in the 
programme of reconstruction in Bengal. Clearly, there is not one single prob- 
lem, but many both large and small which require solution. Few of these 
-appear, hovrever, to be insoluble. W*9 would lay immediate stress on the need 
for the following: an improvement in distribution of pulses on an all-India 
basis, with particular reference to the requirements of Bengal; more motor boats 
for Bengal and more ice and its better distribution; more potatoes for seed and 
consumption: an energetic effort to grow’ more vegetables; closer collaboration 
with the military about the question of military purchases. With regard to the 
last, the establishment of Hegional Control Boards, including military and civil 
representatives, to co-ordinate military purchases of various foods, is strongly to 
be recommended. We hope that the efforts of the army to develop its owm 
sources of supply wnll be intensified and that when the war is over arrangements 
will be made to utilize and develop certain of these sources to meet civilian 
needs. It may be added that many of the problems considered in this Chapter 
-concern not only the Bengal Government, but also Governments of provinces 
which normally fulfilled Bengal’s demands for non-cereal foods, and the Govem- 
rnent of India*. We are aware that shortage and dearness of supplementary 
foods are not peculiar to Bengal at the present time. A similar situation exists 
in many other parts of the country. It is, however, particularly urgent and 
serious in Bengal. 

C. The Substitution of rice by wheat. 

30. In view of the present all-India shortage of rice, the use of wheat and 
■pther cereals in place of rice is a question of importance. During the famine 
large supplies of wdieat and millets were sent to Bengal and helped to relieve 
food shortage. They w^ere supplied to rice eaters through the free kitchens but 
efforts to persuade people to eat them in their homes in place of rice met with 
little success. Beferenee has already been made to the unpopularity of bajra 
•and other millets. Wheat is somewhat more acceptable, but in general is 
consumed with reluctance by habitual rice-eaters, '^i^en in Bengal, we were 
informed of the difficulties of increasing the offtake of wheat and we visited nume- 
rous grain stores in which quantities of wheat, mainly in the form of aita, were 
-deteriorating for lack of demand. In Travancore we found a similar situation. 
It may be added that from the standpoint of nutrition, the partial substitution 
of rice by w’heat is a good thing, since wheat is richer in protein and certain 
vitamins than rice. 

31. The reasons why little progress has been made in increasing the consump- 
tion of wheat by rice- eaters may be briefly analysed. Wheat as a staple food 
is eaten in two principal forms: as bread, or as unleavened cakes, known as 
chafpo^ties. In this counti^ bread is eaten only by well-to-do people and 
bakeries are confined to towns and cities. The domestic baking of bread is 
unknown, except possibly in limited areas in the hTorth-West. To ,make 
ahappcuiies an iron grid is needed, and it takes skill and experience to produce 
a light and palatable chappaM. The poor rice-eater does not possess the 
necessary iron utensil and if he did would not know how to use it. Further, 
srhappaties as a food differ in bulk and consistency from a bowl of rice. The 
rice-eater is accustomed to bulky meals of soft consistency which give him a 
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feeling of repletion, and does not relish more concentrated food which needs 
chewing. 

32. In certain parts of the country wheat is eaten in small amounts by rice- 
eaters ia the form of special preparations made from atta or semolina. Gene- 
rally speaking, this habit is confined to the middle classes. Such preparations 
add variety to a diet largely composed of rice, but are not taken as a staple 
article of diet to replace rice. In the same way, people in^ Europe or America 
may take some rice in the form of curries or puddings, while the bulk of their 
diet is made up of other foods. 

33. In wheat-eating areas whole wheat is stored as such and ground^ into 
atta ill mills or stone chakhies before being made into clia'ppaties. It is not 
stored in the form of atta. In Bengal there are few wheat mills outside 
Calcutta and the people do not possess stone chalckies. Hence wheat sent to 
Bengal has to be ground before distribution, mainly in Calcutta, and the r^ult- 
ing ground fiour or atta readily goes bad on storage. There would be no point in 
distributing unground whole wheat, since it is difficult to use wheat in this 
form, and as has been said the people have no facilities for grinding it. In 
Bombay, on the other hand, chakhies are generally available and wheat can be 
distributed imground 

34. We noted that in Travancore tapioca is preferred to wheat as an alterna- 
tive to rice largely because people are used to it and it can be cooked in the 
same way as rice. Tapioca is an inferior starchy food, containing less than one 
per cent, of protein as compared with 11 to 12 per cent in wheat. We may 
also refer to the experience of Ceylon which, before the outbreak of the war with 
Japan, imported over two-thirds of her rice supplies and has since been forced 
to consume Australian wheat as an alternative. The following is an extract 
from a recent report on the food situation in Ceylon: 

‘*The change-over of the diet of the people from rice to substitutes was not 
done in one stroke nor without disappointments and tears. At first, whole 
wheat was issued and used by the population in the same way as rice. Govern- 
ment too put out propaganda, dui-ing the early days of the change-over, trying 
to teach people how wheat could be boiled like rice after being broken up 
or roasting, or how local preparations could be made from ground wheat 
exactly in the same manner as with rice fiour. Failure of this plan to produce 
in wheat an exact substitute for rice was soon discovered and, imder stress of 
necessity, the preparation and serving of wheat fiour in the form of bread 
(baked in European style) was popularised, in addition to the use of fiour 
(maida) for whatever local forms of preparations for which it was suitable. 
ViLorous pr'opaganda was carried out through schools, local Government Bodies 
and health officers, in all the languages of the country by lectures, demonstrations 
and posters, explaining the value of bread and the methods of preparation of 
the more successful varieties of dishes according to styles with which the people 
were familiar. It was pointed out that while there was bread available to eat 
there was no necessity to starve; and bread was available outside the ration. 
Government vigorously encouraged the establishment of bakeries throughout the 
country, including the rural areas and estates. Large numbers of bakeries have 
in fact been so established and the consumption of bread (as baked in Euro- 
pean style) has increased considerably. Bread is eaten with curry or chutney”. 

35. The problem of increasing the consumption of wheat and other cereals 
by rice eaters is obviously a most difficult one and we do not find it easy to 
make constructive suggestions. As long as rice is available, rice eaters in 
general will consume it in preference to other grains and in such circumstances 
*‘eat more wheat” campaigns are not likely to be very effective. Propaganda 
based on nutritional arguments might, however, carry some weight with certain 
sections of the public. Even when shortage of rice makes the consumption of 
altarnative foods necessary, mere visual and verbal propaganda by itself cannot 
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achieve much in changing the habits and preferences of the mass of the 
population. Such propaganda must be reinforced by practical demonstration. 
Suitable' recipes must be devised and popularized by sale in canteens, govern- 
ment restaurants, etc. Before undertaking an educational campaign, it is 
essential to be fully informed about the cooking habits and tastes of the people 
and their facilities for adopting unfamiliar methods of cooking (utensils, etc.). 
More use could be made of -women for studying domestic food questions, and 
the improvement of methods of preparing and cooking food, and also for teaching 
the public about desirable changes in diet — ^for work, in fact, on what has been 
called the “Kitchen Bront” in England. Domestic science institutions have 
played a useful part on the ’’Kitchen Eront” in England and other eountiies and 
we feel that they could also do so in India. 

36. If school-feeding schemes are developed, alternative cereals could be 
used for school meals, as in Cochin, and their offtake thereby increased. 
Further, if children learn to take such foods, they may carry the preference 
into later life. Children are more flexible in their dietary habits than adults. 

37. Whatever methods are adopted in the attempt to encourage the use of 
wheat in place of rice, progress is likely to be slow^ We feel, however, that 
in view of the position of Bengal as regards rice supplies, steady and persis- 
tent efforts should be made in that province to increase the consumption of 
wheat, particularly in urban areas. It is obviously easier to influence people 
in cities and towns than the rural population. A greater offtake of wheat under 
existing rationing schemes is most desirable in connection with Bengal and all- 
India food policy. The problem of how to w^ean rice-eaters from their deter- 
mined preference for a food in short supply and reluctance to turn to alterna- 
tive grains is, as we have already pointed out, not peculiar to Bengal, but is 
of all-India importance. 


J. A. Woodhead, Chairman 
S. V. Bamamxxrty 
Manilal B. Nanavati 
M. Afzal Husain^k 
W. R. Aykroyd 

R. A. Gopalaswami, Secretary 
Netv Delhi, the 10th Ayril 1945 


^Signed subject to separate- minute 
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The following minute sets out briefly the conclusions, which I have reached 
in respect of the questions of the existence of a carry-over, and the effects on the 
economy of Bengal of the inter-provincial trade barriers. It has been shown, 
in Section A of part I of the minute, that during recent years, and particularly 
in the beginning of 1943, there was no carry-over. In Section B the course of 
events leading to the famine of 1943 has been traced from 1941, and it has 
been shown that the shortage (considered in Section G) was really large and 
could not be made up without imports from other provinces. Section D snows 
that the shortage was aggravated by Calcutta remaining on the^ Bengal marke . 
It has been shown (Section E) that imports became impossible, because of 
the barriers which were set up in the way of inter-provincial trade. Thus 
Bengal had to face a very serious problem during the war and the Government 
had a very difficult task (Sections E and G). 

In Part II of the minute a brief account has been given of the general 
unpreparedness of India to meet a food emergency. 

I. THE CAUSES OF THE BENGAL FAMINE 
A. — ^The fallacy of carry-over 

In Chapter X of the Eeport, under Section B, the causes of the Bengal 
Famine have been discussed, and one of the causes mentioned is :• 

‘'a shortage in the stock of old rice carried forward from 1942 to 1943"' 
(P. ^7). 

In Appendix II, the problem of the production and consumption of rice in 
Bengah’, has been dealt with very fully, and is summarised in Chapter III, C. 
It is stated that ‘'the carry-over at the beginning of 1943 was probably sufficieni 
lor about 6 weeks' requirements'' (p. 15). In other words it was 11*5 per cent 
of the annual requirement. 

The idea that there has been, even during recent years, a substantial ‘carry- 
over' of rice in Bengal, has been responsible for the miscalculations that led 
to the Bengal disaster, and, on ‘looking back', this impression still causes a 
great deal of confusion. This conception of “huge stocks somewhere" may 
prove dangerous in the future as well, as it is likely to give a sense of false 
security. It is necessary, therefore, that the true nature and significance 
of ‘carry-over' should be fully understood. The theory of ‘carry-over' is a survi- 
val from the era of plenty when Bengal produced far in excess of the requirements 
of its population and exported rice. The unconsun^ed stocks constituted the 
^carry-over'. Those days are long past. Absolutely no data are available regard- 
ing the stock position of rice (or any other foodgrain) from month to month, or 
year to year, in Bengal, or any other pai^ of India. Such data, in fact, are not 
available for any rice eating country of Asia, with the single exception of Japan. 
According to WicMzer and Bennett, “Japan is about the only Oriental 
country which has followed a regular practice of storing considerable quantities 
of rice". And even in Japan “normally the carry-over at the close of a season 
is equivalent to one month's or six weeks’ consumption, but at the end of the 
bumper crop year 1933-4 it was approximately twice as great".! 


1 The Bice Economy of Monsoon Asia, 1941. 

m 




180 


MINUTE BY MR. M. AFZAL HUSAIN 


Vvlckizer and Bennett sum up the posiiion tnus : “Bice stocks are commonly 
held in many hands: by growers for the need of the family, and by numerous 
intermediaries and distributors scattered throughout the m^rkeb. buch noldings 
are necessarily small, and are intended generally to meet requirements only 
until the next harvest. Except where governments have intervened in order 
to intiueiice a rice price situation, rice stocks do not ordinarily become con- 
centrated, nor are they carried over for more than one season, i-ence annual 
production of rice tends to correspond closely with annual udii a don \ Tue^ 
last sentence of this quotation is significant. In arid zones, where rainfall is 
scarce and uncertain, where a good crop is obtained once in five years or so, and 
where fluctuations in production are wdde, climatic conditions, types of food- 
grains — jowar and millets — ^psychology of the people, all tend to bring about the 
storage of an occasional surplus crop. These factors do not operate in a region 
of abundant rainfall; at least, not to any appreciable extent. 


2. There are other causes also of the illusion about the existence of a carry- 
over. Some ‘high class' varieties of rice improve in storage and are kept for 
more than a season. The rich few who have more than they need may store 
rice. Traders have a small stock left at the end of the year. There may be 
isolated pockets of carry-over in some heavily surplus districts. Such stocks, 
however, are too insignificant to alter the general food sup^^ly situation of a 
province of over 60 million people, with an overall deficit production. 


8. The real cause of the misunderstanding, however, is that *‘most rices 
are not really suitable for consumption until at least two or possibly three months 

have elapsed from the date of harvesting The new rice has "‘an insipid 

watery taste", cooks into “a meshy glutinous consistency", a "pasty 
mass" which "cannot be digested as satisfactorily as grains which retain their 
individuality". Therefore, "wherever it is possible to exercise preference, no 
consumer will eat rice which has only just been harvested".^ Thus the year of 
production and that of consumption normally do not comcide The point may 
be elucidated by a statement of what actually happens. The aman crop is 
harvested from November to December, and may be said to be assembled by 
the beginning of January; the horn crop is harvested by March- April, and the 
dus crop in August-September. The year of production m?'^ be regarded as 
from January to December. Ordinarily the vear of consumptim will be, 
approximately, let us say, from March-April to March-April next year. 


Jan/Feb/Mar/Apr/May/Jun/Jul/Aug/Sep/Oct/Nov/Dec/Jan/Feb/Mar 

( Production Year ) 

( Consumption Year ; ...) 


Only that quantity which is left over as surplus after full twelve months' 
consumption is strictly speaking a carry-over'. But the quantity in stock 
during January to March-April is not ‘carry-over' ; it represents the actual re- 
quirement for the last two or three months of the year of consumption. The 
year of consumption is not rigidly fixed. It slides over the year of production 
backw^ds and forwards according to the quantity of stocks available for consump- 
tion. When the quantity during the previous year is short of full require- 
ments, the consumption of the new aman starts earlier, and when the quantity 

15 in excess of requirements it starts later. This overlapping acts as a ‘shock 
absorber , and IS of great importance. The crop assembled in January is 
certainly available for early consumption, but if consumed prematurely will 
leave a deficit at the end of the year of consumption, unless the crop produced 

16 more than the requirement of 12 months and will, therefore, meet the 
additional requirements up to the end of the normal year of consumption. 


1 Keport on the Marketing of rice m India and Burma, 1941. 
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4. Ever since the annual production, or supply, has begun to be only equal 
to, or less than the actual requirements, the deficiencies due to very short 
crops have been met, not to an appreciable degree from the accumulated 
reserves of previous years, but mainly by an earlier consumption of the aman 
harvest. It was Bengal's good fortune that years of serious crop shortages 
have been well spaced and have invariably been followed by years of very 
heavy crops. Eor instance : 

- ri928 with 7*1 million ton short-crop, was followed by 

\l929 with 9*2 million ton crop; and eight years later, 

2 r 1936 with 7-8 million ton ghort-crop, was followed by 
\ 1937 with 10*7 million ton crop ; and again, 

^ f 1941 with 7*4 million ton short-crop, was followed by 
\l942 with 10*3 million ton crop. 

Therefore, during recent years, it is not so much on his accumulated reserves, 
carried forward from year to year, that the subsistence farmer of Bengal has 
existed, but on the ‘advances' that he has been able to draw. The deficit of a 
poor crop he made up by starting consumption of the next crop before its normal 
period of ‘maturity'. He lived by borrowing and this applied to money and 
food equally. When his ‘debts' increased beyond a certain limit he collapsed. 
It may be stated that the triennium 1941-3 was the first in the recent history 
of Bengal when a bumper crop year (1942) w^as preceded and succeeded by 
venrs of verv poor crops (1941, 1943). 

6. In Appendix II, a study is made of the actual conditions in Bengal 
relating to the yearly requirements of rice. The correctness of the statistics of 
acreage, yield, consumption, and even population has been rightly questioned. 
It has been recognised that the acreage estimate is too low and so is that of the 
yield, and an increase of 20 per cent over the Director of Agriculture’s estimate 
has been made (Statement III). With statistics so hopelessly defective, either 
no attempt at all should be made to evaluate the position, or the conclusions 
drawn from the estimates available should be subjected to various tests ahd 
fcheir reliability determined. In what follows, the second alternative has been 
employed in determining whether a ‘carry-over', t.e., a surplus really existed in 
Bengal. 

6. “India, without Burma, is not self-sufficient in the production of food- 
grains. Before the war a comparatively small and diminishing exportable 
surplus of wheat was offset by a largre and increasing import of rice". In pre- 
war years India's dependence upon rice imports was progressively increasing.^ 

1937-8 1938-9 1939-40 1940-1 

Net Imports of Bice and Paddy -{-1,165,072 +1,263,098 +2,138,600 +1,097,198 
(in tons). 

In view of these large and increasing imports, any substantial *can’y-over' of 
rice could not be a reality in India. 

Similarly, since 1934 Bengal has been, except for a single year (1937), an 
importing province, in other words not completely self-sufficient in respect of 
the production of rice. It was, therefore, not producing more than it actually 
nee^ This must be admitted. It is true that the volume of net imports 
did not correspond with the variations in production, hut the significant fact 
IS that year after year imports were made and their quantity showed a tendency 
towards increase. In such circumstances any appreciable accumulated carry- 
over was not likely to emerge, for imports would not be made if the demand 


^ Report of the Foodgrains Policy Committee, 1944. 
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could be satisfied from the carry-over. According to the estimates made this 
carry over, from 1932 to 1940, varied between 13 and 33 per cent of the 
total crop harvested (Statement I, Appendix II).' (See paragraph 12 infra). 

7. From 1934 to 1941 there was no increase in rice production in Bengal 
(Appendix II, Statements I and III). Yield per acre had shown a downward 
tendency [Appendix II, paragraph 9 (ii)]. The population, on the other hand, 
had increased from 53 million in 1934 to 60*3 million by 1941. Therefore, during 
this period the food position was steadily deteriorating. From being an 
exporter, Bengal had become an importer. From solvency m regard to food 
it had reached the stage of insolvency. If there ever was a 'carry-over’ in the 
sense of surplus over consumption, it must have vanished years ago. 

8. Another test of whether supplies were adequate w^ould be an assessment 
on the basis of actual food and seed requirements and production. On the basis 
of per odpita consumption, as worked out by Prof. Mahalanobis, there has been 
since 1936 (except for the year 1937) a definite shortage in the quantity^ of rice 
available. It is difficult to reconcile this unquestionable shortage with any 
surplus or 'carry-over*. A more detailed study of figures will be fruitful. Befer- 
ence may be made to the statement below, which is based on the data of 
supplies as given in statement III of Appendix II. It should be made clear that 
any notion of the quantity consumed being absolutely inelastic is inadmissible. 
In fact during years of plenty a person eats a little more, and during years of 
scarcity he eats less; and the margin is fairly wide, and may range from a mere 
subsistence ration to the full satisfaction of hunger. Further, during scarcity 
there is increased use of other available food such as tubers Ignoring these 
considerations, and even admitting, merely for the sake of argument, a progres- 
sive accumulation of surpluses — ^which is very unlikely — ^there was a deficit in 
1941 of 1*55 million tons. The previous ‘carry-over*, if any, must have dis- 
appeared by the end of 1941, a year of poor crop. The adjusted supply figures 
(involving a 20 per cent increase over the estimates of the Director of Agricul- 
ture Bengal) and the data of actual consumption requirements obtained by 
Prof. Mahalanobis, fit in admirably with the supply and consumption position 
in Bengal during the last 15 years and give a picture very close to the reality. 
These data also fit in with the change-over of the province from the position 
of p net exporter to that of a net importer. These figures, thereffire, provide 
a very good test of the food resources of the province in respect of rice. 
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Progressive 
total of 
Col. VIII or 
Carry over 
(Million tons) 

IX 

•' ' + + + + + + + + +1 1 

(--) Deficit 
( + ) Surplus 
Million tons) 

VIII 

* iciQOeoooiO<wcoooooeeoeo^-?iH 

I>F-H«0e0«0<N<NC0»-iC0<N00«0O,.^ 
C 0004 _ 0 st-'^'^ 1 -H«D'H(NC '<©00 . 

s + + + + ^ + + f“l 1 ' 

Requirement 
at 3 * 58 
seers per 
week (tons) 

VII 

8,377,873 

8,436,005 

8,604,137 

8,666,947 

8,736,924 

8,907,901 

9,078,878 

9,249,855 

9,420,832 

9,691,809 

9,762,786 

9,933,763 

10,104,740 

10,276,717 

10,446,694 

Net available 
supply 
(*000 tons) 

VI 

rHU3t>030eoOi-HOi>cow^rrg 

I-) cq 

t>oaoo05orc5’oost^octo0sos *>' *0 

»H pH 

Seed 

(*000 tons) 

V 


Net imports 
(+) 

or exports 
(-”) 

(*000 tons) 

IV 

pHOpH OSpH-^OlOlOCOOlOOCOCj* 

COIOpH tfQOOpH»0»OOOCOOO»OC5 

,-«©q« <N I'^pHi-HpHpH'^COCO I 

+ 1 1 ;l '+ + +!+ + + + 

Adjusted 
supply 
(’000 tons) 
including 
net imports 
or exports 

III 

7,663 

9,662 

9,009 

9,940 

9,946 
^ 10,771 

9,927 

9,840 

8,261 

11,218 

9,981 

9,696 

9,882 

7,964 

10,774 

Population 

(Million) 

II 

00 

0'rJI<OPHpHpHpHpHpHi-HpHi-H?-(oa 

oososopHoqco'^iftcoir-oooio • 

Year 

I 

1928 . , 

1929 

1930 

1931 

1932 

1933 

1934 

1936 . 

1936 

1937 

1938 

1939 

1940 ^ 

1941 . . 

1942 


Consumption per million per annum— 170,977 tons. 

* It may appear that a ^ negative* carry-over has no meaning. Reference is invited to paraeTaphs 3 and 4 of this minute, as stated deficiencies 
are made up by early consumption of tho crop of the succeeding year. 
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A comparison of columns VI and VIl shows that since 1936 net available 
supplies have been considerably short of the minimum requireipents, 
as calculated on the Mahalanobis formula, every year wixn the exception of 
1937^ Jiiefore 1935 supplies were in excess of requirements; Bengal then was 
an exporting province, burpiuses and deficits are shown in column Vlll. 
■purther, when supplies were adequate the people were able to eat more, and 
perhaps lay by some stocks. Since 1936-7, the people have been on short 
rations. 

The figures in column IX, provide a test for the accuracy of the assumption 
of a carry-over. If there was an accumulated surplus, it had disappeared by 
1941, and 1943 opened with nothing more than the aman crop of 1942, assembled 
by January, 1943, 

9. The test supplied by the economic condition of the people leads one to the 
same conclusions. The distribution of holdings given on p. 6 of the Eeport is as 
follows : — 

More than 5 acres . . . ^2 million families 

Between 2-d acres ... 2 >» » 

Less than 2 acres • . . 3*5 „ „ 

It is stated that 5 acres will be the minimum area required to keep the 
average family in reasonable comfort, but the size of holding will have to be 
7 acres if the land is capable of growing nothing but aman paddy. If the 
number of holdings above 5 acres capable of growing aman paddy only is taken 
to be 0*5 million, the number of families which live below the level of ‘reason- 
able* comfort will be^b millions. What happens to these 6 million holders when 
the crop is very short? Such families could just balance income and outgo in a 
normal year. They cannot have any carry-over of either money or grain, in 
many cases a substantial portion of the crop goefs to the money-lender. The 
only possibility is that during years of short-crops consumption of rice must be 
reduced in order to meet the constant factor of the standing charges. Alter- 
native foods such as sweet potatoes are grown and consumed and make up for 
the deficit. During normal years the consumption increases, and carry-over is 
possible only when the production is much above the requirements. Such 
occasions have become rare since population increase has outstripped food 
supply. 

10. The nutritional standard of the people of Bengal supports the above 
contentions. Since the days (1933) when Sir John Megaw (p. 7, para. 9) 
conducted his inquiry, there has been a marked deterioration in the food 
position. There has been no increase in production and a steep rise in population. 

The Foodgrains Policy Committee arrived at the following conclusion “ 

though it is true that taking India as a whole ...... and taking an average of 

years, she may broadly be described as only slightly less than self-sufficient in 
foodgrains as a whole, nevertheless the self-sufficiency implied by this state- 
ment at the very best is self-sufficiency at a very low level of per capita con- 
sumption. There is very little room, taking the country as a whole, for the 
process of tightening the belt. We have it on the authority of the highest 
nutritional expert in this country, Dr. Aykroyd, that there is a:t all times serious 
under-nourishment of some third of the population**.! With a considerable pro- 
portion of the population living at a level of under-nourishment, if not starva- 
tion, it is difficult to accept the hypothesis of large surpluses or stocks remaining 
uocoiisumed year afte r year, and getting accumulated, even to the extent of 

! Beport of the Foodgrains Policy Coimnittee, 1943, p, 33. 
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33 per cent of the annual production (paragraph 8 above and statement). 
Under-nourishment of a large section of the population and huge accumulations 
of- stocks cannot go together. 

11. The results of the “anti-hoarding*' campaign or the “food drive’* which 
was undertaken in Bengal in June 1943 (excluding Calcutta, Howrah and a 
few other areas) supports this conclusion. From the data available the follow- 
ing conclusions may be drawn. 


1. Population of the area of this drive .... 

66*748 

million 


2. Total requirement of this population from 16th June to 31st 
December in terms of rice at 3 seers per capita per 
week^ ......... 

4*4 

99 

tons 

3. Actually consumed by this population from 1st January to 
15th June, at the same rate ..... 

3*8 

99 

99 

4. Stocks on 16th June 1943 (at 25 per cent excess of those 
actually discovered) ....... 

1*17 

99 

99 

5. Total consumed and in stock i.e. 3 plus 4 . 

4*97 

99 

99 

6. Total consumed by the remaining population (6 * 5 million) up 
to 16th June 1943, at the above rate. 

0*44 

99 

99 

Total consumed and in stock on 16th Jime 1943 

5*4 

99 

99 

Estimated aman crop assembled in January 1943 

6*0 

99 

99 

Balance unaccounted for 

0*6 

99 

99 


Even allowing for undiscovered stocks if there had been a large carry-over, much 
bigger stocks would have been found. (There had been import of rice and other 
grains as well during this period). Similarly the Calcutta Food census 
in July 1943 discovered stocks of the order of' 31,000 tons, which is just on© 
month’s rice consumption of that city. Had there been a substantial *carry- 
over*, the stocks would have been larger. 

12. In Appendix II, Section B, the relation of supply of rice to retjuirements 
for the ten years 1928 to 1937 has been examined, and the conclusion arrived 
at is stated thus : 

“...pnma faciei it would appear that stocks carried over from year to year 
must have been accumulating in the province during the period*’ (page 209> 
paragraph 13). 

Similarly in Section C, the supply position in relation to requirements for the 
years 1938 to 1942 has been examined, and the following conclusion is arrived 
at: 


“The state of current supply during 1941 supports the conclusion reached 
in paragraph 14 above, namely, that the stocks carried over from year to year 
must have been considerable.** (page 210, paragraph 16). Again, in Section 
r>, the supply position in relation to requirements for the year 1943 has been 
discussed and it is stated : 

The carry-over at the beginning of the year was sufficient for the require- 
ments of about 6 weeks** [page 212, paragraph 23(ii)(b)l. 


^This figure is lower than Prof. Mahalanobis’ estimate of actual consumption. 
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It is to be determined if these conclusions are correct. The table below has 
been compiled from the data of surpluses and deficits as given in Appendix II, 
Statement lY. 


I 








II 

III 

IV 

Year 








+ Surplus 
— Deficit 
(Million tons) 

Progressive Net — Export ( — 
total of Imports ( 4- ) 

Col. 11 (’000 tons) 

(Million tons) 

1928 . 

, 







—1*20 



1929 . 








-fO-79 

—0-41 


1930 . 








-f-O-Ol 

—0*42 


1931 . 








-}-0*S0 

4-0-38 

. . 

1932 . 








4-0-69 

4-1-07 


1933 . 








4-1-39 

4-2-46 


1934 . 








4-0*44 

4-2*9 

4-414 

1935 . 








4-0-24 

4-3*14 

4-150 

1936 . 








— i-50 

4-1*64 

4-155 

1937 . 








4-1-36 

4-2*99 

—185 

1938 . 








. . 

4-2*99 

4-133 

1939 . 








— 0-51 

4-2 *48 

4-482 

1940 . 








—0-34 

4-2-14 

4-368 

1941 , 








—2-43 

—0-29 

4-323 

1942 . 








4*0 * 29 

. • 

—2 


Column III of this table shows the stocks of rice in the province at the 
end of each year, on the assumption that accumulation of surpluses was taking 
place; while Column IV shows the net imports or exports of the province. If, as 
the Beport has concluded, accumulated stocks were available in the province 
in each of the years 1931 to 1940, and during certain years those stocks were 
very large, it becomes impossible to explain the net imports in these years for 
the following reasons. The population of Bengal may be divided into the four 
classes : — 

(a) those who grow their own food but whose production is just equal to or 
less than their requirements; 

(b) those who buy their requirements; 

(e) traders; 

(d) big land-holders who have surplus over their requirements. 

Of these it is only classes (c) and (d) who would hold surplus stocks of rice. 
The big landlords would accumulate unnecessarily large stocks only if they 
were unable to find a market for them. Therefore, stocks would come to be 
concentrated in the hands of traders. And it is this class which imports rice. 
If the traders had been accumulating stocks, would they still import and thus 
add to their unsold stocks? No wise trader would hold stocks much in excess of 
his annual turnover. The existence of net imports is thus incompatible with the 
accumulation of large stacks. 

18. In 1942, according to Statement TV, of Appendix 11 (p. 216), the current 
supply, seed deducted, was 10 -31 million tons and consumption 10*02 million 
tons, leaving a surplus of 0-29 million tons, equal to 1*5 weeks’ supply. Is it too 
much to say that this so-called 'surplus’ was completely wiped out by the 
cyclone of October 1942 in the districts of Midnapore and the 24-Parganas, and 
bv the export of 185,000 tons which was allowed to take place during 1942? 
There was definite shortage during November-Becember, as is evident from 
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the prevailing distress, and this supports the conclusion that the supplies had 
been exhausted. 

Oonclusion 

One is, therefore, forced to the conclusion that in Bengal, and in fact in the 
rest of India as well, there are no surplus stocks of such magnitude as to serve 
as “huge” reserves. What we find is a hand to mouth existence, at a very 
low level of consumption. Events of the last two years have proved this 
conclusively. In spite of the ‘Grow More Food’ campaign, the food situation 
still causes anxiety. At any rate, this much is certain that Bengal had no 
carry-over of rice worth considering in the beginning of 1943. 

]3 — ^The Course of Events Leading to the Famine. 

14. The cycle of events which terminated in the famine of 1943 may now 
be described. One need not labour the point that every event has a history 
and its true cause cannot be determined by a. study merely of factors involved at- 
the moment of its occurrence, but must be traced to its past. To borrow a 
phrase from biology, every event has a phylogeny. Therefore, the immediate 
causes of the famine of 1943 have to be traced from 1941. These events may 
be traced year by year. 

1941. — (Appendix II, Statement III). The aman crop which was assembled 
in January 1941 was 5*178 million tons (adjusted figures by addition of 20 per 
cent to the Director of Agriculture’s figure) — the shortest crop 'for fifteen years 
and with boro and aus, supplemented by 323,000 tons imports, and oitex deduc- 
tion of seed requirements, gave 7,472,000 tons of rice, for the consumption of 60*3 
million people, which was the population of Bengal at that time. According 
to the estimate of 3*58 seers per capita per week (the estimate of Proh Mahala- 
nobis) the total quantity required for 12 months was over 10*25 million tons. 
Thus there was a shortage of 2-8 million tons*, z.e., 14 weeks supply. Normally 
the aman crop would come into consumption, let us say, from March- April 1941. 
The total crop being short, it was barely enough for nine months, and was, 
therefore, consumed by about the end of the year 1941. Nothing was available 
for the last two or three months of the consumption year 1941-2 (January- 
February-March 1942). 

1942. — The aman crop assembled by January 1942 was 8*876 million tons — 
the highest since 1937. The boro crop of 1942 gave 206,000 tons and the 
1-694 million tons. There were no imports. The total quantity available for 
consumption {minus seed requirements) was 10-B million tons. This crop 
would normally have come into use from March- April, but as the previous crop 
was very short and had been consumed by the end of the year 1941, the new 
crop was drawn upon most probably from about the beginning of January 1942. 
It would have sufficed for twelve months, i.e,, till the end of December 1942, 
and possibly even beyond that period with some 'effort, but during this year 
various unforeseen factors adversely affected the position: — 

(i) A quantity of rice was exported (187,500 tons in the year, of which 184,618 
to-ns were exported between January and Julv 1942). [Beport p. 281.. 

fii) There was short supply of wheat during later part of 1942: — ^57,377 tons 
[Chapter V — ^para. 231. 

(iii) The disastrous cyclone of October 1942 destroyed larse stocks of rioe in 
important surplus districts in Bengal, vits,, Midnanore and the 24-Parganas. 
The quantity destroyed has not been determined but is described as very large. 

(iv) There was an influx of refugees, estimated at several lakhs. 

fv) There was a very large increase in the strength o^^ the Defenoe Forces 
m Bengal, and also rapid increase in the industrial population, labour for mill- 
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tary works etc., etc., which directly or indirectly depleted the food,graiii re- 
sources of the province. 

In view of these considerations (a) of heavier demands and (b) of serious 
loss, it would not be incorrect to hold that by the end of the year 1942 the year’s 
production had been completely consumed. 

This view is supported by the fact that reports of distress were made early 
in December (Appendix VI), and by the end of the month hunger-marches had 
started. The price of rice had risen enormously, and there was shortage in 
some places even in the villages. This was at the time when the aman crop was 
being harvested. The situation at that time has been described in the lleport 
(Chapter V, paragraph 29) : — 

“The evidence presented by these contemporary documents leaves no room 
for doubt that the upheaval in the Bengal markets towards the end of 1942, 
Was due to the fact that in November and December of that year, that ia, before 
the bulk of the aman crop had been reaped, unusual purchases were being 
made by persons who were convinced, quite correctly, that the yield of the 
aman crop would be so short and stocks in hand so low, that a crisis in supply 
was inevitable and was fast approaching**. 

In face of these obsei-vations any material ‘carry-over* at the end of 1942 
was a mere myth. 

1940. — Therefore, it may be assumed, with considerable justification, that 
6*024 million tons aman crop, assembled by January 1943, came into consump- 
tion almost immediately, if not even earlier during the harvest, i.e., November- 
December 1942. 

According to the Bice Marketing Be'port, on the average of the years 1934-35 
to 1930-37, out of the total production of 8*4 million tons, 3*9 millions were kept 
for domestic consumption and 3/6,000 tons tor seed. The marketable surpius 
was 3*87 million tons, it is generally the aman crop which comes into the 
market, and when it is taken into consideration that — 

(ij tais crop was very short (1-5 million tons short of the previous fifteen 
years average), 

(ii) there was a general feeling of insecurity, on account of the military 
situation, 

(iii) prices w'ere rising rapidly, 

(iv) there was no carry-over, not even for the usual period of ‘maturing* of the 
harvested crop, and 

(v) all these facts were being widely advertised, the conclusion is irresistible 

that the cultivator retained a larger quantity than the normal for his own use, 
and the marketable surplus was reduced, perhaps to 2 million tons, in a market 
uhich used to get double that quantity during times of peace and stability. 
Consumers began to secure supplies in excess of immediate requirements, priority 
concerns to lay by stocks to ensure supplies for their labour, traders to make 
mon^^ all joined the melee. The sources of supply having dried up, panic set 
in. a critical stage. Effective action was not taken, stocks had been 

those left without food had to pay prices which many could not 
begun from the commencement of the year 1943 
although its results became manifest some months later, and its effects even 
continued in the heavy death-rate during the first half of 1944. 


C — The real extent of the shortage 
15. The conclusions arrived at in the Beport regarding supplies are given in 
paragraph to (iii), p. 15 and in paragraph 23 of Appendix IT, of the Beporfi 
(p. and these mav be summarised thus: — 

(1) The current supply during 1943, was sufficient for the requirements of 
about 43 weeks (8*36 million tons). 
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(2) Tile carry-over at the beginning of the year 1943, was sufficient for the 
.requirements of about 6 weeks (1T6 million tons). 

Therefore, the absolute deficiency of supplies was of the order of the 
requirement for 3 weeks, i.e., 0*58 million tons.^ 

With these conclusions it is difficult to agree. From what has been said above 
(p. Id), it IS evident that there was no carry-over of any significance at the 
end of 1942. The aman rice crop available for consumption from January to 
September 1943 (when the aus crop becomes available), was approximately 6*5 
million tons (adjusted figures with 20 per cent increase over Director of Agricul- 
ture’s estimates). If all grain available had been procured and distributed 
equitably, it would have provided 2*44 seers per capita per week for a popula- 
tion of 63 million for 9 months. At a rate of 3 seers per capita per week, with 
a perfect system of control aud distribution, 6-7 million tons would have been the 
required quantity, and, at 3*2 seers per capita per week 7*2 million tons. It 
is evident, therefore, that the absolute shortage, at a very conservative calcula- 
tion, could not have been less than 1*5 million tons. The Government of Bengal 
had placed their demands for all foodgrains at 1-36 million tons, of which rice 
was 0*9 million tons. These were indeed very modest estimates. The Director 
of Agriculture informed the Commission that an enormous area had been put 
under sweet potatoes during 1943. This must have helped to mitigate the 
ejffect of the shortage. Taking everything into consideration one is forced to 
the conclusion that the shortage was large and far more than 0-58 million tons. 
It was certainly of a magnitude, that by mere manipulation of supplies actually 
available in the province, it could not have been wiped out. This was not 
r'^^alised early enough. The ‘carry-over* mentality had bred complacency. To 
avert disaster, a timely supply in regular and substantial instalments of food- 
grains to the extent of at least a million tons was absolutely necessary. The 
quantity of foodgrains which actually arrived in Bengal was of the order of 0*65 
million tons, but it came sometimes in driblets, sometimes in torrents, and most 
of it came too late, towards the end of the year.^ 

All the rice that came into Bengal was within the country and if the large 
quantities which came after May had come earlier deaths might have been 
avoided. Eegular arrivals would have produced confidence and kept the prices 
down. 


D — Calcutta on the Bengal market 

16. The shortage considered in the last section w^as aggravated by the fact 
that, throughout the famine of 1943, Calcutta, was on the Bengal market. 

^If the actual shortage was of the magnitude of 0*6 million tons, i.e., a little in ex'^ess 
of the net Burma imports, then would not free trade have supplied this deficiency from the 
so-called * stocks ’ all over the country ? Had not the rest of India accumulated the same 
carry-overs which, it is suggested, Bengal possessed ? The theory of carry-over thus stands 
exploded. 

®The arrivals of rice and wheat into Bengal during 1943 were: — 


January 




.1 

Bice. Wheat. 

February 

March 




• j 

^ 17,432 tons. 26,000 tons. 

April . 





16,827 „ 1 

May . 




0 

38,000 „ 

June . 





)■ 100,324 „ y 

July . 

August 




*1 

I I 99,000 „ 

September . 
October 




o 

■J 

r 30,689 „ J 

November . 
December . 




99,334 „ 176,000 „ 
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On ‘looking back’ the feeling grows strong that the most obvious and correol 
step, which was taken in 1944, should have been taken in 1943. With thf. 
first signs of distress, Calcutta should have been immediately tahen ojf the 
Bengal market. This was obvious. "For w'heat Calcutta had been ofi the 
Bengal market always. The average imports of Burma rice were roughly 
equal to the rice requirements of Calcutta. Therefore, for many years Calcutta 
had been virtually ofi the Bengal market both, for rice and wheat. During 
the year of a short crop, after cyclone and flood, with the enemy knocking at 
the gates, the population increasing through an influx of refugees, increased 
concentration of war industries, and a huge army depleting the market of milk., 
fish, eggs, poultry, vegetables, and fruit, Calcutta was on the Bengal market,, 
armed with a huge purchasing power. The inevitable result was famine in- 
Bengal. This should have been easily foreseen. This is a lesson for the future., 

E — The story of the barriers 

17. From what has been said above it is evident that there was no carry- 
over in the beginning of 1943, the previous year’s crops had been consumed by- 
the end of 1942, the aman crop available was very short, imports from Burma 
were not possible, the external and internal situation was disquieting, panic 
had set in, prices were soaring. The only thing which could stem the tide was 
an assured supply of foodgrains. There w'ere obstacles. To appreciate the diffi- 
culties of Bengal a review of the conditions leading to these obstacles is» 
necessary, 

18. In Chapter IV, paragraphs 1 and 2, are described changes in the- 
economic and administrative organisation of the country as a result of the^ 
control of trade by Governments, In this change, which has been rightly- 
described as ‘tremendous’, the period when ‘barriers’ were springing up to 
prevent the movement of grain from one district to another and from one- 
province to another has been very correctly described as “a critical and 
potentially most dangerous stage”. The erection of barriers may be regarded 
as a necessary step in the assumption by Government of control over trade 
(para. 4), but was the step taken at the right time and in the right direction?^ 
And, these are the two essential attributes of a wise step. Government control 
over trade was admittedly a most urgent wartime necessity, but stopping the 
flow of trade, without creating adequate channels for the flow of food supply, is 
like putting a dam across a river first and planning to dig irrigation channels 
afterwards. The consequences of such a mistake are evident. It may be 
argued that in the absence of a well-planned scheme of food control and dis- 
tribution, on an all-India basis, barriers set up by Provinces and States 
independently, without co-ordination or even mutual consultation, essentially to 
pro'^ct their own interests, had become inevitable. Nevertheless, it cannot be- 
denied that, as anticipated, these barriers led to the conditions which, were 
responsible, in no small measure, for the scarcity and famine that visited Bengal 

^the province which had the singular misfortune of being in the war zone, and 
falling a victm to floods, a devastating cyclone, a short crop, political unrest 
and enemy action, and with ‘denial’ and defence measures leading to disloca- 
rion of internal economy. I, therefore, agree with the following view: “If 
there was a single root cause .... for the initial dislocation of the whole ‘food 
economy’ and ‘food morale’ of this, densely populated area , . : it was the 
incautious use of newly created provincial barriers.” 

T£ paragraph 32, p. 24, the possibility of such a danger is recognised. 
It is stated that if the machinery of control could not be completed speedilv 
any serious and sudden deterioration in internal supply arising out of natural 
causes, was liable to lead to disaster,” and this is exactly what happened in 
Bengal. 
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19. The dangers inherent in those barriers, or measures restricting trade, 
did not come as a surprise. They were evident and had been fully anDicipated. 
Categorical statements prophesying disaster as the consequence of such measures 
had been repeatedly made. The Bihar Central Advisory Committee on Price 
Control meeting on 18th December 1939, emphasised '‘the need of some form ot 
inter-provincial contror'-*- and this opinion was communicated to the G-overn- 
ment of India as early as the 8th January 1940. 

20. In the Third Price Control Conference of the official representatives of 
the Centre. Provinces and States, held at Delhi in October 1941, the President 
(Sir Eamaswami Mudaliar) stated “the Government of India washed to 
keep inter-provincial trade as free as possible, but if the control was applicable 
within a particular area he saw no objection to it“. The views expressed were: 
It w^as “feared that restriction of inter-provincial or inter- State movement cf 
supplies \Touid lead to difficulties “ (Bihar). It “w^as clear that the Central 
Government’s intervention was necessary in respect of inter-provincial trading, 
for provincial boundaries were not economic boundaries “ (Madras). It was 
suggested that the “control should extend from the producing stage right down 
to the final stage” “imports should be flattened”, and “the possibility of not 
merely controlling prices but also regulating the movement of rice to the com- 
peting consuming provinces” should be considered (Assam). The scramble for 
rice supplies in the Central Provinces, was leaving a deficit in the province’s own 
requirements. 

A foretaste of such uneo-ordinated control had already been experienced 
when, on account of scarcity in Arakan, the Burma Government had prohffiited 
export of rice, just as some Provincial Government had prohibited export of 
rice from their own areas to adjacent areas. The Government of Burma had 
finally lifted the embargo, but by that time the favourable season for shipping 
rice bad practically ended. 

The President emphasised: “We do not contemplate at all the possibility 
of provincial barriers for export of this product (rice) or any product for the 
matter of that”, and he added: “If any Government finds itself in such an un- 
favourable position as a result of the activities of its sun'ounding provinces or 
States, it can come to the Government of India who will use their good influence 
to get over the difficulty”. 

It is clear from the above that by October 1941, difficulties had arisen, and 
barriers \vere considered dangerous, and need for a central controlling agency,, 
w'as evident. 

21. The Fourth Price Control Conference met on 6th/ 7th February 1942. 
(A day previously the Eice Conference had met at the instance of the Bihar 
Government. At this Conference Bihar and Assam had expressed the opinion 
that provincial control of exports would lead to chaos.) By then the problems- 
had “become more complicated, their solutions were more urgent and the 
administrative difficulties greater than they had ever been.*' Bans “had been 
put by certain Administrations, both Provincial and State, on the movements 
of commodities”, the President (Sir Eamaswami Mudaliar) remarked “At first 
flush it looks as if such a ban was eminently justified and that the Provincial 
or State authority concerned had a duty towards the population in its charge 
to see that the movement of goods, when scarcity conditions were about to 
prevail, was checked so far as its area was concerned, that is to say, that 
foodstufls available within the area are not transported beyond its 
border. One or tw-o Provincial Governments have done it; and some States 
have done it; and I must also admit with thanlcfulness that some Provincial 
Administrations have stoutly resisted the temptation t'o put such a ban 


^Perhaps this referred to Price Control only. 
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The free movement of commodities up to the last stage is the most 
v'ital factor that will check the growing rise of prices and will also try to 
preserve for the consumer adequate supplies in every area .... India may 
be geographically called a 'continent'; it is after all one country and under 
one Administration; and consequently the Central Government is concerned with 
the safety and the conditions of living of all the people within this geographical 
area, India.” He continued: "The Central Government cannot, therefore, 
view with equanimity any attempt at tying up stocks of a particular commodity, 
within a specified area, and leaving other areas to look after themselves .... 
If this movement is widespread then it will create the most chaotic conditions, 
nay, absolutely famine conditions in several parts of the country .... The 
theory of se'^f- sufficiency has led to ruin so far as Sovereign States are con- 
cerned ; and if that theory of self-sufficiency were to be incorporated in provincial 
and State units in this great Federation, not only ruin but something worse 
will be our lot. We have agreed, not with enthusiasm, to such bans as a 
very temporary measure in certain areas. But the decisive view of the Govern- 
ment of India is that such bans on export do much more harm than good, and 
to the utmost possible extent should be avoided.” He also referred to the 
anxiety of certain governments to build up stocks. 


While on the one hand certain provinces considered that their first care 
was the supply of food to those who lived within their jurisdictions, and help to 
other provinces could not be given to the extent of facing a shortage themselves 
(Punjab, Madras), on the other hand a higher degree of control over transport 
.and supplies was demanded (Bombay), to the extent of an all-India controTof 
stocks (C. P.). It was stressed that the unit was not the province or the 
district, hut the whole of India, and a shortage of any particular commodity had 
to be shared equally (N, W. F. P.), by means of control at the Centre (Bihar) 
and that bans on exports should not be placed (Bihar), as restrictions on inter- 
provincial trade would be suicidal (Mysore). It was claimed that in certain 
emergent circumstances, such as the danger of a famine, stoppage of exports from 
a particular area would be justifiable. The President, summing up the discussion 
stated "that the process of tightening up the belt must be a universal process 
and not a process which must apply only to those unfortunate provinces which 
were in short supply with reference to any particular commodity”. He drew 
the conclusion "that broadly speaking there should be no attempt on the part 
either of the Provinces or States to put a ban on the export of commodities but 
that when a proper transport authority which would co-ordinate the interests of 
various Provinces and States began to function at the Centre, it could be left 
to that authority so to adjust the transport that there was no draining of all 
resources of one province to its own disadvantage and to the advantao-e of 
aecumTdatmsf stocks in the neighbouring province or State. He, however, a'^reed 
that if there were a famine condition in a local area, something must be done on 

‘'object to a particular kind of emergencv power being 
used by district officer or local officer”. ^ ^ 


HP- 19^. tlie Central Provinces, 

nrnvirf^B foodgrains to places outside the 

province. The Covernment of India had in some oases issued directions against 
■such steps. When the Food Production Conference met in April 1942 the 

(Mr. N. B. Barker) stated in his opening remarks: “ that in ease inten 

sive and planned efforts (to Grow More Pond! •failo.q i-r. I 
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far an all-round cutting in the consumption of the commodity must be Yoluhtarily 
accepted by all the Provinces and the States.” 

Sir Bamaswami Mudaliar said: “The Central Government has been up 
against this problem of every province, of every State, of every area thinking 
in terms of its own population, and not willing to recognise the needs of tbe 

population elsewhere in India That is a most dangerous doctrine to be 

preached It would bring about such confusion in trade, commerce and 

transport that it would harm the interests of the whole country When we 

have gone to the extent of including a country like Ceylon into (our) economic 
orbit in respect of food production and food supply, it seems to me the most 
unnatural thing to suggest that each province or State will look after itself and 
only when there is a surplus and to the extent that (province or) State judges 
there can be a surplus, having provided for all the contingencies which might 
arise in the future and having provided for all that is necessary for the province 

(or State), would it allow export from its territory That sort of attitude, 

would completely break up the economic structure of the country We have 

been resisting this idea that each area should look after itself first, leaving 

others alone I do venture to suggest that we cannot take the view tha.t 

each province or State must first look after itself and then to other provinces or 
States. J’ He further emphasised his point of view by taking a specific example. 
'^Taking wheat consumption as 10 million tons, and supposing there is only 9 
million tons in the country, we know how it is distributed to' various provinces 
from the surplus; would it be an impossibility to say that Punjab will have 
nine-tenths and all the other importing provinces will have nine-tenths of their 
normal imports?” In the same meeting Sir Pheroze Kharegat explained this 
point of view further. He stated that if in spite of the best efforts of the 
surplus and deficit areas, there was a shortage of a particular commodity in the 
country, for instance rice, then “tJie whole lot of rice available in the country 
should he treated as one and it should he distributed equitably between all the 
^Provinces and States throughout the country^ so that all may suffer equally and 

benefit equally Where there is a deficit in a particular commodity in the 

country as a whole, it should be distributed as equitably as possible humanly, 
and as equitably as transport facilities may allow” The underlying idea was 
equality of sacrifice of all consumers. As a logical corollary to this proposition 
representatives of many Provinces and States stressed the need for a Central 
authority ivifli executive poiver. No steps were taken to set up such an autho- 
rity 

Tbe Food 1 V,partTOPnf. '^^jr'hiob wqq Ac-f,ablished in December 1942 set out on 
the task of disentangling the food tangles. - 

Tbe Second All-India Food Conference was held on the 24ih-26th February, 
1943. The Secretary of the Food Department once again preached the gospel 

of equality of sacrifice . He stated ** Although shortage of production 

was ^ in the neighbourhood of 4 or 5 per cent, the main difficulty was to 

distribute the deficiency over the whole body of consumers. If equitably distri- 
buted no one would feel the deficiency but if the whole weight was to fall cH 
certain unfortunate localities then the shortage in these areas would be severe. 
Every area therefore must be prepared to take its share of the shortage.” It 
was emphasized that ”the only solution to the difficulty must be for all areas in 
surplus to surrender slightly more than their actual surplus”. It was neces- 
sary that the stocks collected, whether for the use of the province where these 
were collected or for another Province or State, should become the property of 
the Central Government, The gravity of the position in Cochin and Travaneore 
was emphasized, and it was stated that it could only he “alleviated” in a satis- 
factory ' manner if the Central Government were to exercise a considerable 
measure of centralised control”. Mr. Pinnell (Bengal) held that, “there was one 
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rice crop in the North East India, that was the concern of every province. There 
was need for co-ordination of purchase and that co-ordination could only be exer- 
cised by the Central Government. There must be one authority if an elective 
control over prices and supplies was to be secured and he expressed that very 
early arrangements for such purpose should be made.” It was emphasized that 
the artificial boundaries between the Punjab and Delhi ought to be removed. 
The control measures introduced by Provinces and States which placed an 
embargo on exports were reacting harshly on small territories (Coorg). Mr. 
Maqbool Mahmud (the Chamber of Princes) considered a co-ordinated scheme 
on an all-India basis as essential. The representatives of the Government of 
India held that “if control was to be efiective. it must be a strong controP', 
and dwelt on the absolute necessity that provision be made for the last word and 
decision in any matter resting with the Central Government. It was felt that 
certain provinces were not prepared to give up anything beyond the food balance 
left there after providing for their own normal consumption, however, serious the 
position, and it was therefore, ‘urged that the Government of India should 
control surpluses on the lines of equality of sacrifice' (Sind). Centralised control, 
and even a high degree of centralised control, was considered to be the only 
way in which the problem of the country could be solved (Bombay’’, Madras, 
Bihar). Such control did not materialise. 

23. This is the story of the barriers. The food position continued to 
deteriorate. Isolated actions had been taken, natural flow of food supplies had 
been stopped, no controlled channels on an all-India basis had been created, 
the country had drifted into indenendent food-kingdoms. Price control without 
control of supplies, disappearance from the market of commodities thus con- 
trolled, black market, de-oohtrol, ineffective requisitioning, wranglings over the 
quotas of the ‘Basic plans', failure to obtaan supplies for the ‘rescue plans' of 
Bengal, present a sorry spectacle. Erustration is writ large on the history of 
this period. As clearly foreseen and predicted, disaster and famine were the 
result. The weakest organ was attacked and succumbed to the disease. 
Bensnl, the province which had suffered from a series of calamities, was the 
victim, and sank deeper and deeper into famine conditions. 

E — The Problem for Bengal. 

24. The facts which emerge from a study of the position as it developed in 
Bengal during the later part of 1942 and the early months of 1943, justify the 
following conclusions. 

There was a serious shortage of foodgrains, far more serious than Bengal had 
faced previously for at least twenty years. The shortage was such that it could 
not be met by husbanding Bengal's own resources, without large-scale supplies 
firom outside the province. The position was aggravated by acute psychological 
factors which were the results of the war, and of the military situation at 
the time, Burma had fallen, refugees were pouring in, retreating troops were 
coming into Bengal, the danger of invasion was imminent, Calcutta had been 
bombed, there was danger of further air raids, serious doubts existed as to the 
capacity of British troops to stem the Japanese ‘Blitzkrieg', the ‘denial' policy 
had been put into action, political um'est of serious magnitude had manifested 
itself within the province and in the neighbouring areas, the ‘quit India’ demand 
had been made, political dissensions in Bengal were serious, cvc”^one and floods 
had destroyed human life, cattle, and crops and stores of foodgrains, and there 
was an atmosphere of tension. No one knew what was coming. Everyone 
played for safety; food, the most urgent requirement of man, was to be con- 
served. The producer wished to lay by stocks for his own consumption; con- 
sumers were anxious to secure supplies. Emplovers of big industries wished 
to make adequate provision to feed their employees. Essential services had 
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to be maintained. Traders knew that money could be made. The marketable 
quantity had diminished. The combination of these formidable factors created 
unprecedented conditions. A. series of calamities, each one of unprecedented 
magnitude, followed in such quick succession that the administration was oTer- 
whelmed. ' It was a * Dunkirk' on the food front in Bengal. It was in these 
circumstances that the GoYernment of Bengal had to discharge its tremendous 
responsibilities. 

A full and complete control over supplies and distribution of all available 
foodgrains might have saved Bengal — excellent in theory but not so in practice 
under the then existing conditions. Statutory price control had been tried and 
it had failed. Procurement operations in December and January had not been 
successful. Another attempt was made on the 9th of January but abandoned 
on the 17th of February. This obtained 2,200 tons. The Foodgrains Purchasing 
Officer did not purchase more than 3,000 tons. By the beginning of March 
stocks were down to such a low level in Calcutta that it looked as if the city 
must starve within a fortnight unless large supplies arrived quickly. Price 
control was abrogated on the 11th of March and then the Food Purchase Officer 
was able to obtain 17,000 tons from 12th to 31st March. Early in March the 
Government of India started their ‘rescue plan’ which was to obtain 60,000 tons 
within three weeks to a month, but succeeded in obtaining only half the required 
quantity. The Basie Plan had not started functioning as, by March 1943 when 
the need of Bengal became acute, the Government of India’s arrangements for 
supply of foodgrain were not complete. The preliminary figures of the first 
Basic Plan w^ere issued on the 13th April 1943. By the end of April the stocks 
of rice in Calcutta w^ere again running low and reports of distress in the 
districts clearly indicated famine. By April it was clear to everybody, including 
the Government of India, that the Basic Plan would not function. 

G — ^Into the Breach. 


, 25. About the end of March 1943 the Ministry went out of office. For a 
month the Governor of Bengal was in charge of the administration. It was at 
this time that the Muslim League party was invited to accept responsibility, 
and a Coalition Ministry was sworn in on the 23rd of April. This was the most 
cntical penod in the recent history of Bengal and the new Ministry had to face 
the unprecedented problem of impending famine, during a w^orld war, with 
imminent threats of invasion. There cannot be two opinions that in this 
crucial period an All-Parties Ministry was obviously the only right thing. Various 
attempts were made to secure such a combination, but they proved abortive 
Congress was in any case out of it, having refused to “co-operate’’. The 
European Gro^^ had adopted the policy of not sharing responsibility in the 
Smdu Mahasabha was prepared to join, but on the condition that 
the Muslims outside the Muslim League had a share. This the Muslim League 
not prepared to accept. The blame must be shared equally by all the 
parties for this impasse. 

On ‘loofeg back’ one cannot help feeling that the Muslim League party 
took a great nsk m aecepthjg office, so as to continue a parliamentary fonn of 
goverrment, at a time when it was evident that a terrible famine was approaoh- 
ing and formidable difficulties lay ahead. The difficulties were such as demanded 
tor their solution undivided attention, vigorous action, full support and complete 
co-operation from everyone m Bengal and outside. They knew they could not 
co-operatiOT. On the other hand, when called upon to 
shoulder a grave responsibility, at the most difficult period in the history of the 
country a refusal would have meant abdication of all constitu- 
navi+TT A ^ohld have meant a desire to rule during peace and pros- 
perity and to seek safety during trials and tribulations. It wodd have mLnt 
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political ham Uri. They decided to fill the breach. Criticism of^ the Ministry 
in the Legislatures and in the Press was bitter and unrelenting. There was no 
respite. Such was the atmosphere in which the Ministry had to function. 

As stated (^report page 84, para. 24) a non-political organization in charge of 
food would have been the second best alternative to an all-parties government:. 
The Government have been accused of not grasping the hand of co-operation 
offered to deal with the food problem. In an atmosphere charged with sus- 
7 )ieion, bred of intensive propaganda, it is a pity that mutual understanding was 
not achieved. 

26. The situation had become grave and menacing by the end of April. 
The short supplies had been eaten into for four months, further reducing tfie 
available quantity and more particularly the quantity in the* market. The 
Lpsic Plan of the Government of India had not functioned even by this time. 
The country had become divided into numerous independent food monarchies, 
all thinking of their own limited interests. The new Ministry tried to grapple 
with the deteriorating situation which it had inherited. It groped, fumbled, 
sometimes blundered, sometimes floundered. But it continued its efforts. 
The magnitude of the problem had not been appreciated. Even the diagnosis 
of the disease had been wrong. At one time there was doubt regarding the 
shortage of grain supply in Bengal. The “carry-over’’ spectacles had coloured 
the vision. There were no data to go by. In the circumstances the “propaganda 
of -plenty” was prescribed. The remedv, if successful, would have been trum- 
peted as a wonderful achievement. However, the treatment proved wrong. It 
failed, it engendered mistrust. The need was food, and^not propaganda; 
propaganda alone could not appease hunger. Valuable time was lost. Another 
prescription was indicated. The traditions in which generations in India had 
been brought up was : 

“If half a loaf a man of God eats, the other half he gives fo those in need’* 
(Saadi). 

Instead, the more materialistic doctrine of self-preservation dominated. The 
geographical, economic and racial unity of India had receded into the back- 
ground. 


27. The condition caused grave anxiety. Food had to be obtained at any 
cost, anyhow. Persuasion and entreaties had failed. The evident solution was 
to pay the price and save life. Basic Plan, Modified Free Trade and Free Trade 
presented the possible alternatives, and a graded series to choose from. Absolute 
shortage of supplies was the real cause of the disease; high prices, like high tem- 
perature, were merely the svmptom. Hence, the demand of the Bengal Ministry, 
in the beginning of Mav 1943, was for a guarantee from the Central Government 
that the quota of foodgrains according to the Basic Plan would be made available 
within a few months. May had arrived. August-September would bring in the 
avs crop. Three to four months of grave shortage lay ahead. Was the demand 
for the approved quota, within a few months, unreasonable or excessive? The 
Government of India presumably were not prepared to give the guarantee^ 
demanded. The Basie Plan had not started functioning. Was the middle 
course of Modified Free Trade rapid enough to resolve an acute emergency which 
had arisen? Modified Free Trade was a yoimsrer sister of the Basic Plan It 
might have matured slowly and home fruit. The urgency of the situation, how- 
©Ter, called for quick action. It is not possible to determine the ethical value 
m a measure hy detaching it from its context. It may be urged bv some that 

Jv r 7-® principle. In the peculiar circumstances, 

•tr ’ obtained m India in 1943, when some parts of the country were 

Sh had ;f<inality of sacrifice’, free teade was the onlv’oourse 

which had at least some chance of averting the impending disaster. But those 
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^vJbo had accepted the expediency of free trade had not taken into accovnt 
the power of obstruction of the local administrations. Free trade, hemmed 
in by transport priorities and other difficulties, was strangled by strong local 
measures. The provinces requisitioned and froze stocks, put traders behind 
the bars. ' Buying was like trying to get stuS^ from behind doors bolted and 
locked and well guarded. Free trade was riot allowed to function and it is 
not possible to determine what results would have been achieved if it had been 
allowed to function, even for a short while. During the operation of free trade 
the economic unity of India was on trial. Free trade engendered much bitter- 
ness and much mud-slinging. It was withdrawn. The Government of India 
stood vanquished for the time, and the Government of Bengal shared their defeat. 
At least one thing happened, namely, as is evident from later events, the shook 
of Free trade resuscitated the Basic Plan. In this role free trade was a significant 
factor in resolving difficulties which months* discussions had failed to resolve. 
It must also be remembered that if rice and wheat had come into Bei^gal during 
May- July 1943 in the same trickle at which they were coming from ffanuary to 
April 1943, the distress would have been acuter. Free trade produced over 
90,000 tons of rice and saved Bengal for a while — at least for a while. 

28. It w^as in these circumstances that the Third All-India Food Conference 
was called in July 1943. In this conference the Government of India, lost the 
‘Free Trade*, but regained the ‘Basic Plan*. What was considered impossible 
became possible. Foodgrain was procured and moved into Bengal. Unfor- 
tunately it was too late. Had the quantity which reached Bengal during the 
third and fourth quarters of 1943 been sent during the first and second quarters, 
the whole story would have been different. 

29. All along the Government of Bengal failed to appreciate the enormity of 
the problem facing them. This applied also to the handling of foodgrains. in 
quantities amounting to hundreds of thousands of tons. 

An experienced witness deposed that the quantities of foodgrain moved after 
May 1943 was greatly in excess of those moved in peace-time in two ways, 

“ first, in peace-time civil supplies moved in an even flow according to 

requirements. In this case next to nothing had moved for months, and the 
supplies were ‘bunched’ as we call it in technical transportation parlance; 
secondly: Bengal is a war area and army stores were moving in considerable 

quantities ** In reply to an enquiry as to the time necessary to build 

up an adequate organisation in an emergency the witness stated, “ it is a 

colossal business Government has not got the staff and when they have 

recruited men have to be trained.*’ Asked whether it was possible to have 
foreseen that the movements of the grain coming in would be so tremendous, 
the witness replied: “I think it would have been very difficult indeed to have 

foreseen it because it was an entirely new situation in India and it must 

have been extremely difficult for the Provincial Government to realise beforehand 
that difficulties would arise in transportation in areas not far from the front-line 

I do not think that with peace-time resources they would have been able 

to deal adequately with such emergencies in war-time 

It should have occurred to those in authority, that only an army, with trained 
staff, tried organisation, well equipped with transport, could cope with such a 
big job. A soldier grasped the problem and solved it. 

30. Inefficiency and corrupiion . — These running sores of society, are serious 
obstacles to stability and progress, economic and social, and during an emergency 
lead to complete breakdown. They can neither be created nor destroyed in a day. 
The conditions of distress in a social organisation which lacked vigour led to 
defeatism, fatalism and inefficiency. Profiteering, a war-time disease, in face 
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of a serious shortage of food supplies, led to increased corruption. If India hopes 
to march on the path of progress, she must get rid of ineiffioiency and coruption, 
and every possible means should be adopted for the eradication of these evils as 
early as possible. 


II. UNPEEPAEEDNESS OF INDIA TO MEET POOD EMEEGENCY 


31. On ‘looking back’ one is astonished at the unpreparedness of India to 
meet the food situation during an emergency. In England a complete food 
scheme had been worked out before the war started. It has not been possible 
to ascertain whether His Majesty’s Government had, at any stage, suggested a 
similar study of the food problem of India in case of war. It may be said that 
India had passed through the last Great War without any food difficulty, aud, 
therefore, the position did not demand attention. On the contrary, for years, 
numerous investigators and writers on economic, agricultural, medical and nutri- 
tional problems had been pointing to the seriousness of the food situation in 
India. Stationary, if not declining, food production, rapidly increasing popula- 
tion, under-fed millions, disease and high mortality had been the topics of serious 
thought and discussion. Was the Government ignorant of the normal food 
situation in the country ? Did not dwindling exports and increasing imports for 
a pre-eminently agricultural country indicate danger? 

Even after war had been declared, the food question received little attention. 
Even after Japan entered the war, food was still considered a problem of 
secondary importance. The Bihar Government’s warning of 1940 was not 
heeded. A series of Price Control Conferences and Food Conferences had urged 
a better and co-ordinated control of food. They caused not a stir, till the 
situation was out of hand. 


82. The Allies were carrying on a world war on several fronts, with unity 
of obaective, and imity of action. The Eussians were sacrificing men in millions. 
The Amencans and the British were fighting in the deserts of Africa thousands 
of miles from their homes. All resources of men and material had been pooled 
American factories were working for England and Eussia, and British factories 
manufactured equipment for all the Allies. Eussia had to be provided with 
munition and supplies. She could be supplied through Iraq and Iran with 
greater facihty. A passage had to be obtained and a passage was obtained. 
Again, to carry on the war effectively the independent countries of the Middle 
East were organised for food supply. Unity of effort was achieved. 

happened in India? India was fighting starvation and 
Government of India used persuasion, madh demands for food- 

The last effort”^^ equality of sacrifice. These failed. 

iJae last effort was free trade. The power of money, to get out grain which had 

proceed, was employed. But free trade was resisted and it Med^ 
achieved. Till July nothing effective was done Frl 
trade f^Ied, but led to the working of the Basic Plan. Grain was nroduced 

S^far^n th?nX7?^; thousands who had marched 

part of 194? ^ starvation. Deaths continued during 1943 and during a 

in the attitude of ^the^ GOTernmentIrf Ind?^ A? th^ % sudden change 

held in October 1943 the President (Sir J. P. Srivitevar^id^”"*^ Conference 
think of each other and not of ourselves °«jastava) said _. we must 

menever possible, and to 
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will proceed after consultation with you and with your consent, but if cir- 
cumstances should compel us to proceed otherwise, I look to you, to accept and 

implement those decisions which we, and we alone can take on behalf of all 

We can no longer afiEord either failure or prospect of failure, and I, in the discharge 
of the duty which is mine, shall not hesitate to exercise whatever degree of 
superintendence and control at every stage may be necessary, or to invoke the 
use of whatever powers are essential to ensure success”. This is what had 
been urged from the beginning of 1940. An early decision on these lines would 
iiave saved Bengal. This decision, one is constrained to say, was arrived at 
when the famine had almost spent itself. 


M. ABZAL HUSAIhT. 




APPENDIX I 


Agricultoral famiUes and their holdings 

1. The results of investigation into the means of livelihood of the population of Bengal 
have been tabulated at pages 121 to 125 of Volume IV of the Census of India, 194L The form 
of the Tables differs from that of the Imperial Tables of 1931 by leason of the more detailed classi- 
fication of dependants. As a measure of economy extraction did not proceed beyond the category 
of the class. 

2. All occupations providing means of livelihood have been divided into four classes, namely, 
(A) production of raw materials, (B) preparation and supply of material substances, (C) public 
administration and liberal arts, and (D) miscellaneous. The cultivation of land naturally falls 
under (A). As indicated already, there are no separate figures for occupations falling under this 
class other than the cultivation of land. It is seen, however, from page 69 of the Statistical 
Abstract for British India, published in 1942, that “ extraction of minerals ” accounts for only 
0 • 3 per cent and “ fishing and hunting for 1 • 4 per cent of the total ; we may, therefore, roughly 
assume 2 per cent to be the allowance to be made imder this class for occupations other than the 
cultivation of land. 

3. It is seen from page 123 of the Census Tables, Volume IV, that the number of persons for 
whom particulars have been furnished, was 1,193,754 in the province of Bengal. It is presumed 
that this was a representative sample. The summary at page 122 shows that the numbers 
enumerated under the heads P, PS, and TD together add up exactly to this total. The figures 
thus added are shown below ; — 


Class and type of occupation 


A* -Production of raw materials 
B — Preparation and supply of material substances 
C — Public administration and liberal arts 
D — ^Miscellaneous • . • . • 

Total 


Number of 
persons 

Percen- 
tage to 
total 

. 883,584 

74-0 

161,141 

13'5 

38,253 

3‘2 

. 110,776 

9*3 

. 1,193,754 

100*0 


The following explanations have been furnished for the terms P, PS, and TD ; — 

P : Principal means of livelihood without subsidiary means of livelihood ; 

PS : Principal means of livelihood with subsidiary means of livelihood ; 

TD ; Total dependants on this means of livelihood. 

From this (and with reference to what has been said at paragraph 2 above) it may be concluded' 
that all persons deriving the whole or a major part of their income from the cultivation of land,- 
whether as owners of land, cultivating tenants or labourers working on the land, together with 
the members of their families dependent on them, amount to 72 per cent of the total populationw 
(60*31 millions) of Bengal, that is, 43*4 millions. 

4. The subsidiary table at page 4 of the Census of India Tables, Volume IV, shows that in 
1941, the number of persons per thousand houses in Bengal was 5,412. Assuming on the average 
that the size of a family is equal to the average number of inhabitants per house, the number of 
families in a population of 43*4 millions comes to 8 millions. 

5. At the instance of the Land Revenue Commission, Bengal, certain special enquiries were 
made in 1939. The results have been tabulated as Appendix IX at pages 88-123 of Volume II 
of the Report of that Commission. Table VIII(6) (pages 114-115) shows that, the 19,599 families 
enquired into held 85,470 acres and that the average holding of these families was 4*36 
acres. Table No. VI(a) (pages 107-108) shows that the total area of all land held in Mas by raiyafi 
and under-raiyati holders in Bengal is 31 *06 million acres. If the average holding of the sample 
which was investigated was roughly the same as the average of the province as a whole, the 'total 
number of families dependent on the cultivation of l^d should be 7 • 1 million. 

6. The question arises whether the estimate of 8 million families arrived at on the basis of 
1941 census figures is too high or whether the above estimate is too low. The figure of 8 millions 
is probably too high because it includes persons who are merely rent receivers. It also appears 
not unlikely that the estimate of 7* 1 millions is too low, particularly if the families enquired into 
were not sufficiently representative of the poorest classes of cultivatiag families. There is some 
reason to think that this may have been the case, as will now be explained. 

7. It is seen from Table No. Vlll(d) (page 117) that 22*6 per cent of the families enquired 
into were “ living inainly or entirely on agricultural wages ”, As a footnote to the Table 
points out, the corresponding figure according to the census of 1931 was 29*2 per cent. This 
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is one indication that the sample was inadequately representative of the^ class of cultivating 
families for the province as a whole. This is also corroborated by information furnished at page 
121 of the Census of India 1941, Bengal Tables (Volume IV). This shows that out of a total of 
453,689 persons who were wholly or principally dependent on the cultivation of land, 121,804 
persons were agricultural labourers and their dependants. In other words, the percentage accord- 
ing to the 1941 census vras 26 • 8. Similarly, Table No. Vlll(d) (page 117) referred to above shows 
the percentage of families living mainly or entirely as hargada^s (^.c., crop-sharing tenants) 
was 12*2 per cent. The corresponding percentage obtained from information given at page 121 
of the Census of India 1941, Bengal Tables is 15-3 per cent. 

8. It is, however, not surprising that estirriates based on different methods of sampling vary, 
more especially since the census figures of dependants are not based on the treatment of the family 
as an ascertained unit. The census figures themselves have varied from one decennium to another. 
The inference which, we think, can safely be drawn is that the number of families in Bengal who 
depend mainly or entirely on the cultivation of land is approximately 7 • 5 millions. 

9. Table No. Vlll(fe) (pages 114-115) shows that the proportion of families with less than 2 
acres is 46 • 0 per cent of families with between 2 and 5 acres is 28 • 6 per cent of families with 
between 6 and 10 acres is 17*0 per cent ; and of families with above 10 acres is 8 • 4 per cent. We 
accept these results, subject to the uncertainty indicated already and make the following 
deductions : 

(i) Less than 2 million families hold more than ^5 acres each and about one-third of this 
number hold more than 10 acres each. 

(ii) About 2 million families hold between 2 and 5 acres each. 

(in) All others, w^ho constitute about one half of all the families who depend wholly or main- 
ly on the cultivation of land, are either landless or hold less than 2 acres each. 

10. Table No. Vlll(d) (page 117) shows that the proportion of familie'=5 living mainly or 
entirely as hargadars is 12 -2 per cent and the proportion of families living mainly or entirely on 
agricultural wages is 22*5 per cent. Eeference has already been made at paragraph 7 above to 
the reasons for believing that the actual percentage for Bengal as a whole was probably rather 
higher. The available figures permit the following inferences to be drawn : 

(i) The cultivating families of Bengal include roughly about one million families who live 
mainly or entirely as hargadars, i,e,, crop-sharing tenants. 

(ii) The number of families who live mainly or entirely on agricultural wages is about 
2 millions. 
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Production and consumption of Eice in Bengal 

1. Pbeliminahy, — ^I t is necessary to make an estimate of the supply of rice available in 
Bengal during 1943, and to determine how this supply compared with — 

(a) the supply available in previous years, and 
(h) the requirements of the province during 1943. 

No conclusions can be formed on these matters except by a survey of all available statistical 
information relating to a series of years ; and, as there are defects and gaps in the information 
available, any conclusions finally reached must necessarily be tentative. The object of this note 
is to assess the effect of errors and omissions in available statistics and formulate the conclusions 
which appear to be the most probable. 

2. Definitions. — S ome of the terms used in this note are defined below. 

(-i) Year. — ^Except where otherwise stated, this means the calendar year. 

(ii) Bice. — ^Meansde-husked paddy and includes paddy in terms of rice. It also includes 
lie e-products. 

(Hi) Old rice. — Of the rice available in the province during any year, the rice grown or 
imported during previous years is called “ old rice ”, but it does not include the yield of the aman 
crop harvested at the end of the immediately preceding year. 

(iv) Garry -over. — The ‘ carry-over ’ of any year means the stock of old rice ” physically 
in existence in Bengal on the first day of the year. 

[Note. — This definition is sufficiently accurate for practical purposes, A stricter definition 
would be that the “ carry-over ” of any year means the stock of all rice physically in existence 
in Bengal on the fibrst day of the year, minus the yield of the aman crop harvested in the imme- 
diately preceding year. A difference exists between the two definitions, only in so far as any 
portion of the aman rice harvested in the closing months of a year may be consumed in that year* 
This happens only in very lean years, and the quantities thtxs consumed are small in proportion 
to the aman supply as a whole.] 

(v) Aman supply. — ^In relation to any year, the ‘ aman supply ’ means the entire yield 
of the aman crop grown in the immediately preceding year. 

(vi) Boro supply and aus supply. — In relation to any year, these terms mean the yield 
of the l^ro and aus crops grown and harvested during the year. 

(vii) External supply, — By this is meant the excess of imports over exports. When ex- 
ports exceed imports, “ external supply ” is negative. 
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{viii) Current supply , — ^In relation to a year, this means the sum of aman, boro, aus’ 
a,nd external supplies (that is to say, production plus imports minus exports). 

{ix) Total supply means the sum of the carry-over and the current supply (that is to say, 
the carry-over plus the aman, boro and aus supplies, plus imports, minus exports). 

[x) Requirements xnQBXis the quantities estimated as required for seed and for consumption. 
The estimates are made on the basis of prevailing average rates — variations due to abnormal 
conditions being disregarded. 

{xi) Consumption , — This is primarily meant to signify human consumption. 

[Note , — ^Wastage and the use of rice for purposes other than seed and human consumption 
are not separately allowed for, nor is allowance made for consumption of cereals other than rice. 
The two factors are deemed to offset one another in the province as a whole.] 

{xii) Surplus or Deficit , — The difference between aman, boro and aus, and external 
supplies on the one hand, and requirements on the other, is a ‘ surplus ’ when the supply exceeds 
requirements, and a * deficit * when the supply falls short of requirements. 

(xiii) Supply in terms of weekly requirements , — This means the number of weeks during 
which any given supply (whether carry-over, aman, boro, aus, external, current, or total) may be 
expected to be consumed, at the prevailing rate of consumption and after deducting seed require- 
ments. 

(xiv) Shortage of supply and absolute deficiency , — A distinction is drawn in this note 
between “ shortage of supply ” and “ absolute deficiency”. The latter exists when total supply 
falls short of the requirements of the year and is an advanced stage of ‘ shortage ’. Supply 
is taken to be short when it is so relatively to the average supply of a period assumed to be the 
standard for purposes of comparison. In this note, the supply during 1943 is compared with the 
average of the immediately preceding 5 years as the standard ; and the latter, in its turn, is com- 
pared with the average of 10 years preceding 1938. 

SECTION A— REVIEW OF INFORMATION AVAILABLE 

3. Population. — ^According to the census, the population of Bengal was 60*31 millions in 
1941. The rate of increase at ten-yearly intervals had been 2- 8% from 1911 to 1921, 7* 3% from 
1921 to 1931, and 20*3% from 1931 to 1941. It has been suggested that these figures do not 
reflect the real rate of increase, but an over -statement of actual numbers in the 1941 census or an 
mderstatement in the 1931 census or both. This may be true, but there are no reliable data to 
indicate the degree of error, if any, involved. There is, therefore, an element of uncertainty 
about the actual population in any particular year which must necessarily affect all estimates 
of the aggregate consximption of rice in the province as a whole. 

* 4. Rates op consumption op cereals — (i) Standards (per adult and per capita ), — The 

standard advised by the Government of India for purposes of rationing, and generally followed 
throughout India, is one pound a day per adult. The standard adopted in the rationing of Cal- 
outta is 4 seers per week per adult, equivalent to 19 ounces per day. These standards are not 
based on ascertained actual consumption* It is generally assumed that the consumption of 100 
persons of all ages is equivalent to that of 80 adults. On this basis, the standard rates of per 
capita consumption are 80% of those of adult consumption. 

{ii) Actual ofi^-tahe of Greater Calcutta under Rationing , — The average weekly off-take, on the 
basis of 22 weeks* actuals, was 6,529 tons of rice and 3,562 tons of wheat and wheat-products, 
or 9,091 tons in all. The number of registered ration card holders in Greater Calcutta was 4* 10 
millions. Of these 3*36 millions are adults, O' 68 million are children entitled to a half ration, 
and the rest are infants not entitled to any cereal ration ; in other words, the total in terms of 
adults is 3*70 millions. If these figures represent the actual population, then the actual 
average off-take would be as follow's ; — 

Average off-take In seers per In ounces per 




week 

day 

Per adult 

• 

2*68 

13 

Per capita 

• . • 

2*41 

11 


But the number of registered ration cards cannot safely be assumed to be equivalent to the 
number of the total population, for the former include “ dead cards ’* which, though registered 
are not used. The proportion of “ dead cards ” among those registered with Government stores 
is 16 per cent and it is believed that the proportion is smaller among cards registered elsewhere. 
Hence the actual average off-take is somewhere between the figures given above and those given 
below which are obtained by multiplying the figures by 100/84. 

Average off-take In seers per In ounces per 

week day 

Per adult 3*20 16 

Fer capita 2*87 14 
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{Hi) Estimates furnished by Professor Makalanobis, Honorary Secretary, Indian Statistical 
Institute, Calcutta. — ^Professor Mahalanobis has analysed the results of five different surveys 
conducted at different times between 1936 and 1942. Some of these were made at the instance 
of the Hengal Government and others were undertaken by the Indian Statistical Institute or the 
Viswabharati Institute of Rural Reconstruction. The following estimates, relating to the con- 
sumption of cereals, are based on his report ; — 


Per capita consumption of all cereals 

In seers per 
week 

In ounces per 
day 

General average rate for Bengal 

3*68 

17 

Sectional average rates — 

{a) Rural population .... 

3*65 

17 

(6) Calcutta middle classes 

2*79 

13 

(c) Mofussil Urban middle classes 

2*75 

13 

(d) Industrial working classes 

3*47 

16 

(c) Families whose monthly expenditure is 
Rs. 10 or less .... 

2*96 

14 

[Note. — ^The number of families whose monthly expenditure was Rs. 10 or less, was 3,212 as 
against a total of 15,409 families in the sample ; and the number of persons included in such 
families was 11,788, as against a total of 81,654 in the sample.] 


{iv) Other estimates. — ^Many other estimates have been made in the past which need not be 
referred to here. These were reviewed by the Foodgrains Procurement Committee, appointed 
by the Bengal Government during 1944. This Committee drew attention to the wide 
divergence between the estimates, and concluded that the general average rate of consumption 
in the province as a whole was probably higher than 4 seers per week per adult. If this view is 
accepted, the per capita rate is not less than 3*20 seers per week or 16 ounces per day. 

{v) Conclusions. — (a) General overape.-— The available data do not permit of conclusions 
being drawn with certainty. It is probable that the true average rate is somewhere bet- 
ween the following limits : — 


Per capita consumption 


In seers per In ounces per 
week day 


Lower limit , . . • • 3*2 15 


Upper limit ..... 3*6 17 

(6) Sectional averages. — ^The rate of consumption of cereals is higher in the villages than in 
iihe towns and cities and higher for the working classes than the middle classes. 

{vi) Under-nourishment. — low rate of cereal consumption does not necessarily mean under 
nourishment. The figures supplied by Professor Mahalanobis show that the relatively lower 
rates of cereal consumption of the urban middle classes are associated with relatively higher 
rates of consumption of protective and supplementary foods. But the figures for “ families whose 
monthly expenditure is Rs. 10 or less ” indicate a cereal consumption rate of 14 ounces per day 
with a very low rate of consumption of other foods. This class, which accoimts for one-seventh 
of the total number, is probably under-nourished even in normal times. It is probable that the 
actual proportion of the population which is under -nourished in normal times is larger than one- 
seventh, but precise infonnation on this point is not available. 

5. Direct estimates of annual consumption. — ^If, as mentioned already, the probable 
rate of consumption per head per week is anything between 3 * 2 seers and 3 * 6 seers, the probable 
annual consumption of a population of one million during one year might be anything between 
153,000 tons and 172,000 tons. As the population of Bengal during 1941 was (according to the 
census) 60 • 3 millions, the probable annual consumption of the province may have been anything 
between 9*2 million tons and 10’ 4 million tons during 1941. The elements of uncertainty 
inherent in any estimate of total consumption of the province during any particular year in- 
clude the following : — 

(а) There is a range of error of over one million tons, arising out of the uncertainty about the 
average rate of consumption. 

(б) The population of Bengal during 1941 may have been less than the census figure of 60* 3 
millions. If the true figure was smaller by as much as, say, 3 millions, the figure of consump- 
tion would have to be reduced by nearly half a million tons. 

(c) An estimate of constnnption for any earlier or later year depends on an allowance being 
made for the increase of population. This might, in view of the doubts mentioned already, be 
anything between 0*7 per cent per aimum and 2 per cent per annum. 
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{d) For the following reasons it cannot be assumed that an average rate of consumption per 
head remains constant over a series of years : 

{i) The proportion of the population which is under -nourished in normal times may be in- 
<5reasing. There is, however, no means of determining the effect of such a change on total 
consumption. 

{ii) The poorer classes in rural areas, whose standard of consumption is normally low, 
probably reduce their consumption in lean years and increase it in years of good harvest. 
Likewise the urban poor increase their eonsimaption in periods when the prevailing level of 
wages and emplo 3 unent rises more rapidly than the price of cereals, and decrease it when the 
opposite occurs. It is, however, not possible to make any satisfactory allowance for such 
variations, because neither the numbers of the classes whose consumption may vary for these 
reasons, nor the range of the variation, is known. 

It may thus be concluded that the information available is such that any estimate of the 
annual consumption of the province based on population statistics and an assumed average rate 
-of individual consumption is likely to err by as much as 2 noillion tons — or about 25 per cent of 
'the estimate. So wide a margin of error blocks this method of approach. 

6. Basis of rN-niRECT estimates of coNSTiMFTioisr. — The annual consumption of the pro- 
vince may be estimated indirectly, without making any assumptions about the rates of indivi- 
dual consumption . Thus, if information is available as regards (i) the stock in hand in Bengal at 
the beginning of the year (ii) the stock added to it in the course of the year as a result of 
production and the balance of imports and exports, and finally, (iii) the stock carried forward at 
the end of the year, then {i)>\-(ii) — (iii) represents consumption and seed. Estimates of con- 
Lsumption have been made on this basis. Attention must, however, be drawn to the following 
dijfi&culties : — 

(i) Information is available about production, imports, exports and seed requirements. 
These are, however, subject to errors which in Bengal and other permanently settled areas 
^re of considerable magnitude. 

(ii) There is no information available about stocks carried over from year to year. An 
attempt may be made to overcome this difficulty taking a long period of years and assuming that 
the difference between the stocks at the beginning and end of the period is negligible in comparison 
with the consumption during the period as a whole. This is a reasonable method of procedure, 
but can give only the average annual consumption over the whole period and not the consumption 
of any particular year. In order to deduce the latter, some assumption has to be made as to 
the rate at which consumption varied from year to year during the period, and this is subject 
to uncertainties referred to in item (d) of paragraph 5 above. 

7. Statement I explained. — (i) Prodwtion. — ^Information furnished by the Gk>vornment 
of Bengal about the estimated acreage and yield of crops during 1943, and during the 15 preced- 
ing years, is given in tabular form in Statement I. The figures are based oh crop forecasts pre- 
pared over a series of years by the Director of Agriculture, Bengal. The three rice crops 
.(amarif boro and aus) are shown separately. The amon crop in any particular year is the crop 
which came into supply during that year, having been harvested towards the end of the preceding 
year. The boro and aus crops are those which are harvested during the year against which they 
.are shown. 

(ii) Imports and Exports, — Particulars of imports and exports, as furnished by the Bengal 
Government, are included in the statement. These are based on statistics compiled by the 
Department of Commercial Intelligence and Statistics. They relate to the financial year, execpt 
for 1943 for which figures for the calendar year are furnished (figures for earlier years have not 
been separately worked out in terms of the calendar year, since the difference involved is unlikely 
to be material for purposes of this analysis). 

(iii) Current supply. — Current supply during each year is production plus imports minus 
exports. This has been determined for each year and shown in the statement. 

(w) Seed requirements. — ^In the Report on the Marketing of Rice in India and Burma, it 
has been estimated that the seed requirements of 21 • 27 million acres in Bengal are 376,000 tons, 
i,e., an average of 1 • 77 tons per hundi-ed acres. On this basis, the seed requirements of the sown 
area of each year have been worked out and shown in the Statement. 

8. Statement II explained. — {«) Consumption (Average over lo years). — Figures of current 
supply (less seed), as determined from Statement I, are set out in column 2 of Statement H against 
the years noted in column 1* The average of the figures of current supply during 15 years 
1928-1942) is taken, for the reasons explained in paragraph 6, to be the average annual con- 
sumption in this period as a whole. This amounts to 8* H million tons. 

(ii) Consumption (year to year). — ^To deduce from this figure an annual estimate of oonsump- 
^Ision, some assumptions must be made about the variation in consumption from year to year. 
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It is assmned that consumption increased at the rate of 0- 10 million tons each year during the- 
period.^ The results are set out in column 3 of Statement II. 

[Hi) Surpluses a»nd Deficits . — If we compare current supply (less seed) with consumption^ 
the difference is either the surplus or the deficit according as supply exceeds or falls short of 
the requirements. 2 These figures have been determined and set out in Statement II. 

[iv) Current supply^ surpluses^ and deficits, in terms of weekly requirements. — [i) ‘ Weekly re- 
quirements ’ may be estimated by dividing the estimates of annual consumption by 52. The 
number of weeks during which current supply may be expected to be consumed is obtained 
first by deducting seed requirements from current supply and then dividing by the figure 
representing ‘ weekly requirements ’. This has been worked out and shown in Statement II. 
Similarly, surpluses and deficits are also expressed in terms of weekly requirements.® 

9. Statements III and IV BXpr.AiNED, — ^Statements I and II have been compiled on the basis 
of statistics of production, imports and exports, as available ; and without alteration. But it is 
known that they are subject to certain errors and omissions. It is now necessary to consider 
the latter and make reasonable allowances for them. 

Statements III and IV are the result of a revision of Statements I and II in the light of the 
following considerations : — 

[i) Estimates of acreage . — The figures of acreage under the am, an, horo and aus crops of 
different years as set out in Statement No. I are those given by the Director of Agriculture, 
Bengal. There is an important difference between the manner in which these figures are arrived 
at in Bengal (and certain other permanently settled areas) on the one hand, and the ryotwari 
areas of India, on the other. In the latter, the figures are arrived at by an enumeration of survey 
fields under crop, and the ascertainment of areas from land registers and village records. 

In Bengal, the figures are arrived at by estimating the area in a particular year as a pro, 
portion of an assumed norm. It has been ascertained in evidence, that these norms were assumed 
in the past without any reference to areas under crop as recorded in settlement reports of different 
districts in different years. A comparison of the total of areas thus recorded in settlement 
reports with the acreages furnished in crop forecasts indicates that there has been a systematic 
under-estimation of acreages over a long period of years. This is also the opinion of an experienced 
administrative officer of Bengal, as well as of Professor Mahalanobis who has studied the 


J-This implies an increase of consumption at the rate of 1*34 per cent per annum in 1928, 
diminishing slowly to 1*13 per cent per annum in 1942. Whether the allowance is reasonable 
or not depends primarily on what the rate of increase of population has been. Here it has been as- 
sumed that the rate of increase is not as small as 0 * 73 per cent per annum (as a comparison of the 
census figures of 1921 and 1931 suggests) nor as high as 2-03 per cent per annum (as a com- 
parison of the census figures of 1931 and 1941 suggests). It is probable that the actual rate of 
increase of population has been more steady, approximately equivalent to the mean of these two 
figures, i.e., 1 • 38 per cent per annum. If this is accepted, and given the proportion of the poorest 
classes to the total population, an increase in the assumption made in Statement II about the 
variation from year to year is not unreasonable. 

It should be immediate] added that the derived figures are intended to be estimates of quan- 
tities required for consumption. It is possible that the actual consumption during any parti- 
cular year may be a little below or a little above requirements — ^this depending on conditions of 
season and prices. In years of very poor (or very good) harvests, it is not merely possible but 
probable, that actual consumption may be significantly in defect (or in excess as the case may be) 
of estimated consumption. These facts must be borne in mind, in drawing conclusions from the 
estimates of consumption, which are estimates of the quantities likely to be consumed by the 
population as a whole, at the average rate of consumption of the different classes of the popula- 
tion, in the immediately preceding years. 

2lt is probable that surpluses, worked out in this manner, may in years of very good harvests 
be larger than the actual surpluses — to the extent to which the poorer classes consume more than 
normally. It is probable also that deficits, estimated in the same way may, in years of very poor 
harvests, be larger than the actual deficits — ^to the extent to which the poorer classes consume 
less than normally. 

®There is an advantage in expressing supply figures in terms of weekly requirements which 
may be explained as follows ; — 

The object of this note is to draw, from statistical data which may be subject to large errors, 
conclusions which are as little as possible vitiated by such error. It is a well known rule of statis- 
tical analysis that the error in a ratio between two terms is very nearly the difference between 
the errors m the two terms. If the errors in the terms are in the same direction, they tend to neu- 
tralize one another ; and, if they are also nearly equal, the error in the ratio is very small. As 
estimates of weekly requirements are deduced from figures of current supply, the error in the 
latter is likely to be reflected by an error of the same order in the former. The errors thus tend 
to neutralize one another. 
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subject. It may, therefore, be regarded as well established that there is an under-estimation,. 
The correction to be made can be deduced from the following figures : — 

Area sown {in million acres) 

Ainan Boro and aus 

Standard (1938-1942) 15-99 6-40 

Total of Settlement Reports 19*22 6*32 

These figures justify the assumption that the estimated acreages of aman crop are likely 
to be closer to the true figures, if they are increasd by one-fifth. Figures, revised on this basis,, 
are set out in Statement III annexed to this note. 

(w) Estimates of yield, — After the acreage is estimated, the yield is estimated by a process 
involving two factors, viz. {a) the assumption of a ‘ normal ’ rate of yield per acre, and (6) 
the estimation of the actual rate of yield of the year as a proportion of the ‘ normal ’. 

Errors incidental to the latter are unavoidable but will probably not affect the compara- 
bility of estimates made in different years. As regards * normal yield rate this is settled at 
quinquennial intervals by means of crop-cutting experiments. The assum ed rates are shown* 
below : — 


Period 

Assumed ' 

' normal ’ rode of yield 


in maunds per acre 


Aman 

Boro 

Aus 

1928-32 

. 13 6 

150 

12-4 

1933-37 

. 12*5 

14*5 

11-1 

1938-42 

. . 12-4 

13*6 

10*9 


The ‘ normal yield ’ is the absolute value attached to a 12 anna crop, and has been defined 
as the yield which “ in the existing circumstances might be expected to he attained in the year 
if rainfall and season were of a character ordinary for the tract imder consideration, that is, 
neither very favourable nor the reverse If (as is implicit in this defiboition) the effect of the season 
is regarded as constant, the only factors which influence the yield rate per acre are the extension, 
of cultivation to marginal lan^, alteration in the fertility of the soil or changes in methods of 
cultivation. These are factors the effect of which is perceptible only over a long period, in 
reply to an enquiry on this point, the Director of Agriculture as well as the Department of Civil. 
Supplies, Bengal, have agreed that the assumed rates of 1928-1932 were overpitched. It seems, 
therefore, reasonable to assume that the aman yield figures of 1928-1942 should be reduced by 
l/15th, and the aus yield figures should be reduced by l/12th, in order to make them comparable 
with the corresponding figures of succeeding years. ^ As regards the hero rates, the differences 
between successive years are unduly wide, though nearly equal ; but, in view of the very smalli 
proportion whi^'h this crop bears to the total, it is not worth while disturbing the horo figures. 
Figures of yield, revised in this manner, are exhibited in Statement III. 

{Hi) Imports and Exports. — ^The figures of imports and exports set out in Statement II are not 
estimates. They are based on the actual registration of receipts and despatches made by Port 
and Railway authorities and the statistics, compiled by the Department of Commercial 
Intelligence and Statistics, are far more accurate than estimates of yield of crops. The figures, 
however, do not include movements across the provincial frontiers by road or by country-boat. 
Such movements take place in both directions and, except for the trade with A^sam and Arakan,, 
probably balance one another. On the balance of recorded movements, the position during 
each of the three qumquennial periods was as shown below : — 

Net Imports (+ ) 

Period Net Exports ( — ) 

{in thousarids of tons) 

Average (1928-32) —128 

Average (1933-37). ...... +51 

Average (1938-42) +169 

^ On this basis the rates of normal yield of the aman and aws crops are as follows : — 

{In maunds per aare) 


1928-32\ 






aman 

12*6 

aus 

11;4 

1932-37. 

, 

, 

. 

, 

. 

12-5 

11*1 

1938-42 . 

, , 

, " , 

, 

. 

- 

12*4 

10*9 


It has been suggested that the effects of the economic depression on agncultural economy' 
generally may be a possible cause of diminution of the rates of normal yield. 
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The quantities are relatively small. The unrecorded movements are probably smaller. 
It is proposed to assume that unrecorded movements are equivalent to net imports of roughly 
50,000 tons per annum in the second quinquennium and 100,000 tons in the third quinquennium. 
This would probably suffice to remove the possibility of the true extent of the dependence of 
Bengal on external supply being luider-estimated. Figures of external supply, revised on this 
basis, are exhibited in Statement III. 

10. Comments on obiginal anb revised piqurbs. — (i) The most important difference 
between Statements I and II based on original figures, and Statements III and IV based on 
revised figures, is the increase in the supply figures which results from increasing the aman 
acreage by one -fifth. There is evidence suggesting that the revised figures are nearer the truth. 
In paragraph 5 above, it has been pointed out that the probable limits of consumption during 
1941 were 9*2 and 10 *4 million tons. This result was deduced from direct estimates of consum- 
ption, without reference to supply statistics. According to Statement II, the consumption 
requirements are estimated for this year as 8 *74 million tons ,* while, according to Statement 
IV, the estimate is 9*90 million tons. These estimates were arrived at without any reference 
to estimates of actual consumption, but indirectly from supply statistics. The fact that the esti- 
mate arrived at in Statement IV lies between the probable limit, while the estimate arrrived 
at in Statement II is smaller than the lower limit by nearly half a million tons, suggests that the 
revised figures are likely to be more accurate. 

(ii) Other changes, mz., reduction of yield rates in the quinquennium 1928-32 and in- 
crease of net imports in the subsequent decade, are quantitatively of smaller importance. 

(Hi) In the course of further discussion in this note the figures contained in Statements III 
and IV will be referred to, as they are regarded as likely to be nearer the truth than the corres- 
ponding figures of Statements I and II. Both sets of figures are, however, available for compa- 
rison, when necessary. 


SECTION B~-SXJPPLY IN RELATION TO REQXJIREMENTS FROM 1928 TO 1937 

11. In this section it is proposed to examine the relation of supply to requirements during 
the ten years 1928 to 1937. The points to be considered are — > 

(i) the relative importance of the different elements in current supply during the period 

as a whole, viz,, the yields of different crops and external supply ; 

(ii) the variations of supply, and surpluses and deficits in different years ; 

(m) the carry-over and total supply in years of serious shortage of current supply. 

In the next section, these points will be examined in relation to the period 1938 to 1942. Later, 
figures of 1943 will be compared with those of the two previous periods. 

12. The following table shows average current supply, in the ten years 1928 to 1937 ; — 

Supply in terms of 
weekly requirements^ 

{i) Aman supply ....... 42 

{ii) Boro and aus supply ..... 12 

{Hi) External supply ...... 

Current supply . 64 

The yield of the aman crop, the most important source of supply, provided on the average the food 
required by the province for 42 weeks. The horo and aus crops provided 12 weeks* food. (Of 
these two crops, the aus is much more important. The horo accounts for a little more than one 
week’s food). Taking the period as a whole, the external supply was quantitatively negligible. 
During the first half of the decade, the province was a net exporter of less than one week’s supply 
per annum ; and, towards the end, it was a net importer of less than one week’s supply per annum. 
Thus current supply, on the whole, exceeded requirements by a margin equivalent to nearly 
two weeks. 

13. The variations of current supply from year to year, during this ten-year period, are 
shown below : — 

Year 


1928 

1929 

1930 

1931 

1932 


^Rounded to the nearest week. 


Current supply 

in terms of 

Year 

weekly 

requirements 

45 

1933 

57 

1934 

52 

1935 

57 

1936 

56 

1937 


Current supply 
in terms of 
weekly 
requirem-^nts 
60 
55 
53. 

44 
59 
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Two years stand out from this table, viz.^ 1928 and 1936, as years of serious shortage in current 
supply. During the remaining 8 years there was no shortage of current supply, and in a nuhaber 
of years it was substantially in excess. Surpluses exceeded deficits by a considerable margin ; 
and, prima facie t it would appear that stocks carried over from year to year must have been accu- 
mulating in the province during the period. Are these inferences consistent with experience ? 

14. There is no doubt that there was a serious shortage of current supply during 1928 and 
1936. It is known that the jield of the aman crop harvested in the years fmmediately preceding 
1928 and 1936 was unusually low, and there was serious distress among the poorer classes in parts 
of the province. Belief measures were undertaken on a considerable scale during those years. 
So far, the figures are confirmed by known facts. But the question arises, in respect of 1936, 
why, if stocks had been accumulating as the figures suggest, considerable distress should have 
occurred during that year ? Two answers are possible ; One is that the surpluses of previous 
years were not, in fact, substantially carried over, but were eaten up because, when crops are 
good and prices low, actual consumption by the poorer classes is in excess of the “ requirehaents ” 
indicated by the figures. The other possibility is that the sui^luses indicated by the figures 
were substantially carried over ; that the province as a whole did possess during 1936 a carry* 
over which, together with current supply, was more than sufficient for requirements ; that distress 
nevertheless, occurred because large numbers a'mong the poorer classes whose income was dihai- 
nished by the failure of the crop, were too poor to buy the supplies which were physically avail- 
able. The latter is probably the correct view. It is true that the consumption of the poorer 
classes is variable. Large numbers who live on the- margin of subsistence consume more when 
they can and less when they must. But the range of this variation should not be over-estimated. 
The following considerations suggest that increase of consumption could not have wiped out the 
whole, or even a large part, of the surpluses of the years preceding 1936 : — ■ 

{%) The cultivators and non-cultivating landholders who have a surplus in excess of their 
normal annual requirements are likely to consume an adequate ration even in norhaal times and 
unlikely to increase their consumpticn in years of good supply or low prices. Though this class 
may not be larger in numbers than those who produce less than their annual requirements, it is 
likely to be in physical possession of a large proportion of the total surplus produce. This is likely 
to have been carried over in full, — as stocks in the hands either of producers or traders. 

{ii) From 1930 onwards for a ndmber of years, the price of rice was abnormally low. This 
meant that the poorer cultivators, — who could have increased their consumption — were obliged 
to sell a larger quantity of produce than noihnally, in order to secure the same ahaount of cash for 
paying rent, debts, and other pressing cash obligations. 

(Hi) The period of abnormally low prices also coincided with a fall in the level of emplojhnent. 
Therefore, labourers who could have increased their consumption in prevailing conditions were 
probably handicapped to some extent by diminution of their earnings. 

It may, therefore, be concluded that during 1936 there was a carry-over which largely ex- 
ceeded the deficit in current supply during the year ; and that distress prevailed, not because the- 
supplies required for the adequate nourishment of the poorer classes were unavailable, but because- 
these classes could not afford to buy them. This is an important conclusion, in connection with 
the supply position in 1943. 

SECTION O— SUPPLY IN BELATION TO EEQUIREMBNTS FROM 1938 TO 1942. 

14. The following table shows the average current supply in the 6 years 1938 to 1942 

Current supply 
in terms of 
weekly 
requirements^ 


(i) Aman supply 38 

(ii) Boro and am supply 10 

(Hi) External supply . 1 


Current supply . 49 


If we compare these figures with those in paragraph 12, it appears that, on the whole, current 
supply was in deficit during this period. The aman crop provided on the average a supply 
which was 4 weeks shorter than in the previous decade. The boro and aus crops provided a supply 
which was 2 weeks less. On the other hand, the province had become a net importer during the 
period, and external supply accounted for rather more than one week’s supply. The difference 
between the two periods can be explained as follows : — First, the rate of increase of cultivation 
ofricewas falling behind the rate of increase of population, and there was thus a long-term 
tendency towards decreasing surpluses and increasing deficits. Secondly, this tendency was 


iRoimded to the nearest week. 
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to so'me extent offset by a preponderance of good seasons in the previous period, and empha- 
sized in this period by a preponderance of unfavourable seasons. This is illustrated by the 
figures in the following table ; — 


Average (1928-1932) 
Average (1933-1937) 
Average (1938-1942) 


Total area sown 
(In millions of acres) 

23- 71 

24- 63 
25*63 


Average rate of yield 
per acre 
(In tons) 

0-39 

0-40 

0-37 


15. 
below : 


The variations of current supply from year to year during this five-year period are shown 




Current supply 



in terms of 

Year 


weekly 

requirements 

1938 


52 

1939 


49 

1940 

. , 

50 

1941 


39 

1942 

• 

. 54 


On comparing these figures with those furnished in paragraph 13 above, 1941 stands out as a 
lean year even more clearly than 1928 and 1936 in the ten-year period previously considered. 
There was only one year (1942) when there was a surplus and the surplus was relatively small. 
Thus it appears that stocks must have been drawn upon during this period, and particularly 
heavily during 1941. Distress occurred in rural areas during this year, and relief measures 
were undertaken on a considerable scale. 


16. The state of current supply during 1941 supports the conclusion reached in paragraph 
14 above, namely, that the stocks carried over from year to year must have been considerable. 
The deficit in the current supply was as much as 1 3 weeks. It is difficult to believe that the whole) 
or even a large part, of this deficit could have been met by restriction of consumption. Un- 
doubtedly, the actual consumption of large classes of the poor must -have been reduced to a 
significant extent. Let us suppose that one half of the population restricted their consumption in 
varying degrees, so that one-sixth reduced its in- take of rice by half for 6 months, one-sixth for 
4 months, and the remainder for 2 months and that all this was in addition subject to such 
under-nourishment as exists in normal years. The, reduction of consumption thereby effected 
would amount to only 4 weeks’ supply. 


17. It is arguable that there must have been a large consumption of the new aman crop 
reaped at the end of 1941 and this helped to make the deficit good. This is, no doubt true. 
There is evidence that in 1941 there was noticeable increase of such consumption. Here again 
we may ask how* much could this have amounted to ? The interval between the reaping of the 
aman crop and the end of the year is small, and those sections of the poorer classes who have to 
get their supply from the markets, and not directly from the fields, would still consume only earlier 
grown or imported rice. Making allowance for all these factors, it still remains probable that in 
1941, as in 1936, there was not an absolute deficiency of supply. The total supply, consistm<y 
of the carry-over and current supply, must have been smaller than in 1936, but not necessarily 
short of the requireteients of the province as a whole. The distress prevailing in the year 1941 
was, as in 1936, primarily due to the lack of purchasing power in the hands of the poorer classes 
who were affected by the crop failure. 


18. An attempt can be' made to discover whether there was any stock left at the end of 1941, 
as the carry-over! at the beginning of 1942, in the following manner. The carry-over at the 
beginning of 1928 is unknown. Supposing it was entirely wiped out by the deficit of that year, 
we may consider only the surpluses and deficits of succeeding years as set out below : 


Year 


1929 

1931 

1932 

1933 

1934 

1935 
1937 


Surplus 

Year 


Deficit 

(Million tons) 



(Million t03 

0-79 

1936 

• 

1*50 

0-80 

1939 


0*61 

0-68 

1940 


0*34 

1-40 

1941 

. 

2*43 

0-44 




0*24 




1*35 





5*70 


4*78 


These figures indicate the existence of nearly one million tons, as the carry-over at the bec^inning 
of 1942~-that is, about 5 weeks’ supply for that year. (This might have been rather more, if^ 

! The stock of all rice at the beginning of 1942 minus the yield of the aman crop harvested 
in 1941, see paragraph 2 (iv) above. 
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carry-over at the beginning of 1928 had been larger than the deficit during that year). 
There is of course little direct evidence in support of this conclusion. All that can be said 
is that it is a reasonable inference drawn from the analysis made in this note. It is not rendered 
improbable merely because actual consumption is variable and not identical with the assumed 
figures of ‘ requirements If consumption increased in good years and decreased in bad years, 
the surpluses would no doubt be smaller, but the deficits would also be smaller. 

SECTION D— SUPPLY IN RELATION TO REQUIREIVIENTS IN 1943. 

3 9. The following table shows the particulars of current supply during 1943 : — 

Supply in terms 
of weekly 
requirements^ 


(i) Aman supply 29 

iii) Boro and aus supply ...... 13 

(iii) External supply ....... 1 


Current supply . 43 


If we compare the figui’es with those of the average of the preceding 5 years (as set out in para- 
graph 14 above), current supply was short by about 6 weeks. This was mainly due to the low 
yield of the aman crop reaped at the end of the previous year which provided food sufiScient 
for only 29 weeks, as compared with the average, viz, 38 weeks. There was a shortage in the 
ama7i supply to the extent of about 9 weeks. The boro and am crops yielded more, thus reducing 
the shortage of current supply. External supply was about the same during 1943 as compared 
with the average. 

20. Thus, 1943 was a lean year, comparable with the three years 1941, 1936 and 1928 
already considered. Current supply in these years is compared below : — 


Year 

1943 





Current supply in 
terms of 

weekly requirements 
. 43 

1941 

, 




39 

1936 


, 


, 

44 

1928 

, . 


, 

. 

45 


The shortage of eui’rent supply was a little more serious during 1943 than in 1936 and 1928, but 
less serious than in 1941. This table brings out the need of forming some idea of the carry-over. 
If consumption is so variable that it can adjust itself to large variations in current supply 
and variability of consumption is of much greater importance than the carry-over, it is difficult 
to xmderstand why an unprecedented tragedy befell Bengal during 1943, when current supply 
was larger than in 1941 by nearly 4 weeks’ supply. It is clear, however, from the examination 
of the supply position in past years — 

(i) that the total supply consisting of the carry-over, as well as current supply, has 
generally exceeded annual requirements by a considerable margin in past years ; 

(ii) that distress occurs even when such a margin is adequate, primarily because the poorer 
classes in rural areas affected by crop failme, lack the purchasing power necessary for buying 
supplies even though they ai’e physically available in the province ; and that this was so 
both during 1941 and 1936*. 

21, If the conclusion stated in paragraph 18 is accepted some estimate of the carry-ove^‘ 
during 1943 may be reached. The carry-over at the beginning of 1942 was about 5 weeks* 
requirements. During 1942, current supply exceeded annual requirements, and there was a 
small ST^lus of between one and two weeks’ requirements. This suggests that the carry-over at 
the beginning of 1943 was about 6 weeks’ requirements. If this is correct, the total supply during 
1943 was probably as follows ; — 

Supply in terms 
of weekly 
requirements 

(i) Carry-over . 6 

(ii) Current supply 43 


Total supply . 49 

Thus, it is probable that total supply during 1943 was not adequate for the requirements of the 
year. In other words, there was an absolute deficiency, the probable magnitude of which was 
equivalent to about 3 weeks’ requirements. 

^ Roimded to the nearest week. 

s It is not possible to say anything about 1928, as the supply position prior to that yea 
has not been examined. 
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22. It must, however, be emphasized that there is no direct information available about the 
carry-over of any year, and that the basis for assessment of surpluses and deficits involves many 
assumptions, none of which is conclusively provable. It can, therefore, be argued that the carry, 
over at the beginning of 1943 was smaller or larger than has been estimated in the previous para- 
graph. Some of the points in favour of either view are referred to below ; — 

The conclusion that the carry-over at the beginning of 1942 was about 5 weeks’ supply 
was based on the assumption that the carry-over at the beginning of 1928 was so small that it 
was wiped out by the deficit in that year. It may have been larger. This is possible, but there- 
is some reason to believe that it may not have been very large. The aman crop of 1926 which 
came into supply during 1927, was also a poor one ; and this makes it likely that the carry-over 
was not large at the beginning of 1928. 

(ii) It may be urged that there was never any large carry-over during these years, and that 
whatever existed was completely exhausted at the end of 1941 ; and that since the current supply 
in 1942 was only a little more than sufficient for annual requirements, there could have been 
practically no carry-over at the beginning of 1943. The reasons for believing that there had been 
a substantiahincrease in stocks during the years of depression and a few years thereafter have 
already been explained. 

(in) Lastly, mention should be made of the results of the ‘ food drive ’ conducted in June- 
1943 by the Bengal Government. In its course a census of stocks was taken and the require- 
ments for the remainder of the year, as well as the anticipated yield of the aus crop, were ascer- 
tained. The conclusion reached by the Bengal Government was that there was an absolute 
deficiency of 1*06 million tons — roughly equal to 5 weeks’ requirements on the basis of the- 
present analysis. The results are, however, not conclusive because it was known at the time that 
stocks "were under-estimated, on account of under-statement bj’' the owners as well as conceal- 
ment. The Bengal Government assumed that the under-estimation was equivalent to one-fourth 
of the ascertained stocks. There is no way of determining whether this allowance was adequate. 
If it was not, the deficiency would have been less. The statistical results of the food drive are 
indeed of value in that they suggest that there was an absolute deficiency. The total of ascer- 
tained stocks at the time of the drive was 0 • 94 million tons. Unless, therefore, the stocks which 
were under-stated or concealed largely exceeded the ascertained stocks, it is evident there must 
have been some deficiency. On the whole, therefore, the results of the ‘ food drive ^ are consistent 
with the conclusions about the supply position reached in the preceding paragraphs. 

23, To sum up, the supply position in 1943 may be described as follows : — 

(i) Comparison with pf&oious years. — (a) There were three years, within a period of 16 pre- 
ceding years, when the shortage in current supply was comparable with that in 1943. 

These were 1941, 1936 and 1928. In these years, the shortage was due to the failure of the 
aman crop, there was distress among the poorer classes in rural areas affected by the ci-op failure, 
and relief measures were imdertaken on a considerable scale. The current supply during 1943 
was smaller, in relation to requirements, than in any previous year except 1941. 

ih) The carry-over was smaller in 1943 than in 1941 much smaller than in 1936. 

(c) The total supply, including the carry-over, was probably smaller in 1 943 than in emv of the 
preceding 16 years. 

(n) Estimated supply in relation to requirements of the year.— {a) The current supply during 
1943 was sufficient for the requirements of about 43 weeks. ® 

(6) The carry-over at the beginning of the year was sufficient for the requirements of about 

(c) The total supply during the year was sufficient for only about 49 weeks. It is, therefore, 
proDable that there was an absolute deficiency of supply, of the order of 3 weeks’ requirements. 
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(o) Oaloudap year figure as per “ Trade ” Statistics. 
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Statement II. — Consumption, Surpluses and Deficits in Bengal. 


Year 


(In millions of tons) 

Current Surplus ( + ) 

supply less Consumption or 

seed Deficit ( — ) 


In terms of weekly 
requirements 

Surplus 

Current (-l-)or 
supply Deficit { — ). 


1 


2 

3 

4 

5 

6 

1928 


6-80 

7*44 

—0*64 

47*5 

—4*5 

1929 


8-55 

7*54 

+ 1*01 

59*0 

+ 7*0 

1930 


8-03 

7-64 

+ 0*39 

54-6 

+ 2*6 

1931 


8“ 90 

7*74 

+ 1*16 

59*8 

+ 7*8 

1932 


8-89 

7*84 

-+1*05 

59*0' 

+ 7*0 

1933 


8*95 

7*94 

+ 1*01 

58*6 

+ 6*6 

1934 


8-26 

8-04 

+ 0*22 

53*4 

+ 1*4 

1935 

m * 

8*17 

8-14 

+ 0*03 

52*2 

+ 0*2 

1936 


6*81 

8*24 

—1*43 

43*0 

— 9-0 

1937 


9*24 

8*34 

+0*90 

' 57*6 

. +5*6 

1938 


8-12 

8*44 

—0*32 

50*0 

— 2*D 

1939 


7*92 

8*54 

—0*62 

48*2 

—3*8 

1940 


8*09 

8*64 

—0*55 

48‘T 

—3*3 

1941 


6*57 

8*74 

—2*17 

39*0 

— IS-O 

1942 


8*78 

8*84 

—0*06 

51*6 

—0*4 

Total 1928-42 


122*08 





Average 1928-42 


8*14 





1943 


7-42 

8*94 

—1*52 

43*2 

— S-8 



Statembnt III. — Adjusted oubrbnt sutpdy and seed requirements in Bengau, 
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(a) Calendar year figure as per “ Trade ” Statistics, 
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Statement IV. — Consumption, Subpeusbs and Dbeicits in Bengal. 

(la millions of tons) 

In terms of weekly 

Current Surplus (-}-) requirements 

Year supply less Consumption or 

seed Deficit ( — ) Surplus 

Current ( -{- ) or 

supply Deficit ( — ) 

1 2 3 4 5 6 


1928 

7-14 

8-34 

—1-20 

44-6 

—7-5 

1929 

9-25 

8-46 

+ 0-79 

56-8 

+ 4-8 

1930 

8-57 

8-58 

—0-01 

51-9 

—0-1 

1931 

9*50 

8-70 

+ 0-80 

56-8 

+ 4-8 

1932 

9-50 

8-82 

+ 0-68 

56-0 

+4-0 

1933 

10-34 

8-94 

+ 1-40 

60-1 

+ 8-1 

1934 

. 9-50 

9-06 

+ 0*44 

54*5 

+2-5 

1935 

9-42 

9-18 

+ 0-24 

53*4 

+ 1-4 

1936 

7-80 

9-30 

—1-50 

43-6 

—8-4 

1937 

10-77 

9-42 

+ 1-35 

59*4 

+ 7-4 

1938 

9-54 

9-54 

. . 

52-0 

. , 

1939 

9-15 

9-66 

—0-51 

49-2 

—2-8 

1940 

9-44 

9-78 

—0-34 

50-1 

—1-9 

1941 

7-47 

9-90 

—2-43 

39-3 

—12-7 

1942 

. 10-31 

10-02 

+ 0-29 

53-5 

+ 1-5 

Total 1928-42 

137-70 





Average 1928-42 

9-18 





1943 

8*36 

10-14 

—1-78 

42-8 

—9-2 
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Table I. — ^Ricb Supply (India) dubing 10 years 


(In millions of tons) 


Period 

1 


Production 

2 

Imports (o) 

3 

Net 

Exports (o) imparts (+) 
or exports (-) 

4 5 

Production 
minu9 escorts 

^aet 

plm imports 

6 

5 years ending 
38 (Average) 

1937- 

25 -84(0) 

1-96(6) 

0-24(6) 

+ 1-72 

27-56 

1938-39 

. 

23-96(0) 

1-56 

0-31 

+ 1-25 

25-21 

1939-40 

. 

25-73(0) 

2-43 

0-29 

+2-14 

27-87 

1940-41 

. 

22- 19(d) 

1-37 

0-28 

+ 1-09 

23-28 

1941-42 

. 

25 •35(d) 

1-07 

0-36 

+0-71 

26*06 

1942-43 

. 

24 •90(d) 

0-02 

0-28 

—0-26 

24-64 

5 years ending 
43 (Average) 

1942- 

24-42 

1-29 

0-30 

+ 0-99 

25-41 

10 years ending 
43 (Average) 

*1942-* 

26-13 

1-62 

0-27 

+ 1-36 

26-48 


Note. — Paddy in the case of trade figures has not been converted into Rice, the proportion 
being very small. 

(а) Trade figures taken from the Memorandum of the Food Departhient, Government of 
India. 

(б) Calculated on the basis of figures taken from the Report on the Marketing of Rice in India 
and Burma (1941). 

(c) Taken from “ Estimates of Area and Yield 

(d) “ Crop Forecast ” published by the Department of Commercial Intelligence 
Statistics. 
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TABiiE II — Wheat Supply (India) during 10 ybabs 

(In millions of tons) 


Net Production 


Period 

Production 

Imports 

Exports 

imports (-f ) 

mirnts exports 

1 

2 

3 

4 

or 

exports ( — ) 

5 

plus ~ imports 

6 


S years ending 
(Average) 

1937-38 

9 •81(a) 

0- 02(c) 

0- 22(c) 

—0-20 

9-61 

1938-39 . 


9 •96(a) 

0- 17(d) 

0- 36(d) 

—0-19 

9-77 

1939-40 . 


10 •77(a) 

0- 10(d) 

0- 08(d) 

-}-0*02 

10-79 

1940-41 . 


10-03(6) 

0- 02(d) 

0- 14(d) 

—0-12 

9-91 

1941-42 . 


10-04(6) 

0* 02(d) 

0* 28(d) 

—0-26 

9-78 

1942-43 . 

« • 

11-03(6) 

(Negligible) 

0- 03(d) 

—0-03 

11-00 

5 years ending 
(Average) . 

1942-43 

10-37 

(d) 

0-06 

0-18 

—0-12 

10-25 

10 years ending 
(Average) 

1942-43 

10-09 

0-04 

0-20 

~0-16 

9-93 


{a) ** Estimates of Area and Yield of Principal Crops in India.” 

(6) “ Crop Forecasts and Publications issued by the Department of Commercial Inteiligenc© 
-and Statistics.” 

ic) “ Report on the Marketing of Wheat in India (1937).” 

“ Accounts relating to Sea-borne Trade and Navigation of British India.” 

“ Trade at Stations adjacent to Land Frontier Routes.” 

“ Annual statement of the Sea-borne Trade and Navigation of Burma.” 

\d) “ Memorandum of the Food Department, Government of India.” 
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Table III. — Index numbers op avebagb monthly wholesale priobsi 


Primary Commodities Manufactured Articles 

Wheat Cotton 






General 

Rice 

(Calcutta) 

(Lyallpur & 
Karachi) 

Genera] 

manufac- 

tures 

Week ending 19th August 
1939 .... 

100 

100 

100 

100 

100 

393^— 

September 




107-6 

111 

117 

110-4 

105 

December 




135-9 

114 

156 

144-5 

126 

1940^ 

March 




128-0 

114 

140 

133-9 

123 

June . 

. 



112-4 

121 

117 

120-0 

118 

September 

. 


, 

110-3 

133 

133 

111-6 

110 

December 




114-0 

140 

160 

119-7 

117 

1941— 

March 




111-8 

139 

146 

127-2 

127 

Jxme . 




122-3 

163 

148 

142-9 

143 

September 




138-3 

169 

193 

166-3 

190 

December 




139-5 

172 

212 

157-8 

198 

1942— 

March 




139-4 

159 

202 

162-5 

193 

June . 




152-3 

207 

214 

166-5 

212 

September 




160-4 

218 

223 

179-1 

282 

December 

• 

• 

• 

175-6 

218 

232 

221*5 

414 


^ Issued by the office of the Economic Adviser, Government of India. The base period im 
the week ending 19th August 1939. 










APPENDIX V 

DktfiMtion o£ Supplies iu Bengal (1943)» 

1. There is no accurate information about the quantities of rice and paddy stocks held in 
Calcutta at the beginning of 1943. The Foodgrains Control Order came into force on the 15th 
December 1942. For various reasons, it was not satisfactorily enforced. According to the 
returns received, total stocks in Calcutta at the end of January 1943 were 3*84 lakh maun da 
of rice and 0|80 lakh mamids of paddy, or roughly 16,000 tons of rice and paddy in terms 
of rice, a quantity which would cover the requirements of Calcutta for about three weeks. The 
stocks held by dealers must clearly have been in excess of this. An officer of the Civil Supplies 
Department, Bengal, pointed out that many dealers had not taken out licences by this time, 
not all licensed dealers submitted returns, and there were glaring discrepancies between the 
stocks reported under the Foodgrains Control Order and the returns secured under a separate 
Order under the Defence of India Kiiles at the same time. 

2. The following figures, based on Trade Statistics compiled by the Department of 
Commercial Intelligence and Statistics, throw some light on the position. 

Rice and paddy (in terms of rice) 
(In Tons) 


Imports into Calcutta 




1941 

583,.930 

1942 

271,475 

Exports out of Calcutta 


« 

• 

280,343 

156,950 

Net retention in Calcutta 

. 

. 

. 

303,fi87 

114,625 


The normal annual rice consumption of the area served by the supplies received into the* 
Calcutta trade block cannot be stated precisely, and the quantities arriving by country boat 
which should also be taken into account, are unknown. The area is somewhat smaller than the- 
area of Greater Calcutta at present mider rationing, but it can be safely assumed that the 
normal annual consumption would be somewhere between 200^000 and 250,000 tons. It is, 
therefore, Ijkely that the net retention in Calcutta during 1942 was short of annual requirements 
by several months, and that while stocks in Calcutta at the end of 1941 were 
above the normal level, they were severely depleted by the end of 1942. Stocks held 
on the first day of 1943 were probably much smaller than those held on the corresponding day of 
previous years, though it is impossible to say how many weeks’ stocks were actually carried in 
the aggregate by consumers, mills, and traders. 

3. Imports into Calcutta, of rice and paddy (in terms of rice), during the first quarter of 1943 
were as follows : — 

(In Tons) 



January 

February 

March 

Total 

{i) From within Bengal by rail and river 
steamer ^ . 

6,253 

' 4,521 

13,383 

24,157 

{ii) From outside Bengal by rail and 
river steamer ^ . 

1,077 

3,607 

. 5,639 

10,323 

iiii) By sea and coast i . . . 

259 

. . 

212 

471 

(w) By country boat ^ . 

3,219 

1,674 

2,960 

7,853 ^ 

Total 

10,808 

9,802 

22,194 

42,80^ 

Exports out of Calcutta during the first quarter of 19i3 were as follows : — 

ilm. ThrifiV 



January 

February 

March 

Total 

{%) To Bengal districts by rail and river 
steamer ^ . 

1,040 

a, 334 

3,154 

6,528^ 

(U) To outside Bengal by rail and river 
steamer i . 

243 

170 

1,210 

1,623 

Ini) By sea and coast i . . . 

2,087 

81 

69 

2,237 

(iv) By country boat ^ . 

438 

66 

•• 

, 604 

Total . 

3,808 

2,661 

4,433 

10,892 

■ 


iTrade Statistics compiled by the Department of Commercial Intelligence and Statistics. 
*Based on figures furnished by Civil Supplies Department of the Government of Bengal. 
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4. On this basis, the net retention in Calcutta during the first three months of 1943 was as 
follows : — 


Rice and paddy 
( in terms 

Month of 

rice) 

(In Tons) 

January 7,000 

February 7,151 

March 17,761 


Total 


31,912 


These figures indicate the seriousness of the position in Calcutta during these months. 

6. The Bengal Government have furnished the Commission with figures showing arrivals on 
Government account into Calcutta, month by month, despatches to deficit districts, the deliveries 
made to employers’ organizations and essential services, and to the general public in Calcutta 
through “ Controlled Shops ” and “ Approved Markets The relevant figures for the first 
three months of 1943 are shown below i , — 

Rice and paddy (in terms of rice) 

(In Tons) 

January February March 

{p Arrivals in Calcutta ..... 1,200 6,361 15,727 

(ii) Despatches out of Calcutta to the districts . . . . 392 2,074 

iiii) Deliveries to Employers’ Organizations and Essential 

Services ....... . . 4,445 1 12,487 

^iv) Deliveries to Controlled Shops and Approved -v* ^ 

Markets ........ 6,988 

6. Imports into Calcutta during the second quarter of 1943 were as given below : — 


^(i) From within Bengal by rail and 

river steamer i . 

{ii) From outside Bengal by rail and 
river steamer ^ , 

(Ui) By sea and coast ^ , 

* {w) By country boat 2 . . , 

Total 


April 

May 

(In Tons) 
June 

Total 

13,824 

14,267 

13,483 

41,674 

11,746 

11,675 

27,796 

61,217 

2,ko 

2,i25 

1,014 

6,i49 


27,580 


28,067 


42,293 


97,940 


Exports out of Calcutta during the same period were as given below : — 

Rice and paddy (in terms of rice) 


(i) To Bengal districts by rail and 
steamer ^ . . . . . 

'(ii) To outside Bengal by rail and 
stealmer ^ . 

'•■(m) By sea and coast 1 . . . 

(w) By country boat 2 . . . 

Total 


April 

May 

(In Tons) 
June 

Total 

2,042 

1,415 

5,343 

8,800 

79 

69 

128 

276 

13 

4 

30 

47 

** 

249 

•• 

249 

2,134 

1,737 

5,501 

9,372 


7, The quantities of stocks which were retained in Calcutta according to the foregoing figures 
' were as follows : — 

Rice and 
paddy (in 

Month terms 

of rice) 

(In Tons) 

April 25,446 

May 26,330 

June 36,792 


Total 


88,568 


The figures reflect the improvement in supply produced by a number of measures namely, the 
-Bescue Plan, De-oontrol in Bengal, and the introduction of Free Trade in the Eastern Region. • 


^Trade statistics compiled by the Department of Commercial Intelligenoe andJStatistios* 
■®Based on figures furnished by Civil Supplies Department of the Government of Bengal. 
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8. The distribution of supplies passing through the hands of the Bengal Govermnent during 
the second quarter is shown below : — 


Rice and paddy (in terms of rice) 


(i) Arrivals in Calcutta 
(u) Despatches out of Calcutta to the 
districts ..... 

(ui) Deliveries to Employers* Organiza- 
tions and Easential Services in 
Calcutta ..... 

(iv) Deliveries to Controlled Shops and 
Approved Markets in Calcutta 

9. Imports into Calcutta during the third 


April 

17,550 

(In Tons) 

May June 

13,186 18,870 

Total 

49,606 

5,405 

7,006 

3,126 

15,537 

16,361 

12,399 

7,303 

36,063 

7,578 

luarter 

6,516 4,188 

of 1943 are given belowi : 

18,282. 


Rice and paddy (in terms of rice) 



July 

August 

(In Tons) 
September 

Total 

(i) From within Bengal by rail and river 

steamer ..... 

(ii) From outside Bengal by rail and 

river steamer .... 

(Hi) By sea and coast 

7,914 

28,933 

8,081 

11,906 

1 

6,141 

9,998 

3,460 

22,136 

50,837 

3,461 

Total 

36,847 

19,988 

19,599 

76,434 

Exports out of Calcutta during the same period are given below : — 

• Rice and paddy (in terms of rice) ' 

(i) To Bengal districts by rail and river 

steamer ..... 

(ii) To outside Bengal by rail and river 

steamer ..... 

(Hi) By sea and coast 

July 

6,353 

945 

75 

August 

2,390 

1,413 

101 

(In Tons) 
September 

4,059 

57 

3 

Total 

12,802 

2,415 

179 

Total 

7,373 

3,904 

4,119 

15,396 


10. The distribution of supplies passing through the hands of the Bengal Government during ' 
the 3rd quarter of 1943 is shown below ; ^ 

Rice and paddy (in terms of rice) 
(In Tons) 

July August September Total 


(i) Arrivals in Calcutta 

(H) Despatches to the districts from 

16,776 

8,789 

10,742 

36,307 

Calcutta ..... 

9,890 

3,713 

5,753 

19,156 

(Hi) Deliveries to Employers’ Organiza- 

tions and Essential Services in 
Calcutta ..... 

7,315 

4,344 

6,243 

17,902 

(iv) Deliveries to Controlled Shops and 



Approved Markets in Calcutta 

5,301 

4,396 

4647 

14,344 

11. During the last quarter of 1943, imports into Calcutta were as below : — 


- 


Rice and paddy (in terms of rice) 




(In Tons) 



October 

I^ovdmber 

December 

Total 

(i) From within Bengal by rail and river 





steamer ... . . 

• 3,997 

5,921 

10,760 

20,678 

(H) From outside Bengal by rail and 

river steamer .... 

19,854 

23,955 

25,169 

68,978 

(Hi) By sea and coast 

7,760 

2,653 

7,394 

17,807 

Total 

31,611 

32,529 

43,323 

107,463 


^ The figures for tlie 3rd and 4th quarters do not include the arrivals by country boat as 
no records were maintained- for two months and the amounts were small for the other monthst 
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Exports out of Calcutta during the same period were as below : — 

Rice and paddy (in terms of rice) 

{In Tons) 

October November December Total 


(i) To Bengal districts by rail and river 


steamer ..... 

2,470 

7,820 

4,468 

14,758 

(w) To outside Bengal by rail and river 
steamer ..... 

14 

751 

96 

861 

(tn) By sea and coast 

14 

1 

5 

20 

Total 

2,498 

S,o72 

4,569 

15,639 

12. The distribution of supplies passing through the hands of the Bengal Government during 
this quarter is shown below : — 

Rice and paddy (in terms of rice) 




(In Tons) 



October 

November 

December 

Total 

(i) Arrivals in Calcutta 

23,662 

31,016 

32,639 

87,317 

'{%%) Despatches to the districts from 
Calcutta ..... 

7,484 

11,108 

9,201 

27,793 

(m) Deliveries to Eimployers’ Organiza- 
tions and Essential Services in 
Calcutta ..... 

7,421 

9,639 

3,104 

20,164 

{iv) Deliveries to Controlled Shops and 
Approved Markets in Calcutta . 

5,922 

2,462 

2,484 

10,868 


13. There is a difference between the figures furnished by Bengal Government for despatches 
to the districts frotn Calcutta and the trade statistics of exports from Calcutta to Bengal districts 
by rail and river steamer. The figures are as follows : — 



Rice and paddy (in terms of rice) 


(In Tons) 



(Despatches 

Exports 


Government 

(Trade 


figures) 

Statistics) 

1st quarter , 

2,466 

6,528 

2nd quarter . 

15,537 

8,800 

3rd quarter . 

19,156 

12,802 

4th quarter . 

27,793 

14,758 


Total 64,952 

42,888 


The two sets of figures are not strictly comparable chiefiy because the “ Despatches ” include 
movements by road and country boat while the “Trade Statistics ” do not. 

14. The total quantity of wheat despatched to Bengal from other provinces and from abroad 
during 1943 amounted to 373,000 tons and the total arrivals were 339,000 tons. The total amount 
received on Governhient account was 322,000 tons out of which 120,000 tons were despatched to 
the districts. The arrivals quarter by quarter were : — 


(In Tons) 

1st quarter 26,000 

2nd quarter 38,000 

3rd quarter 99,000 

4th quarter " . , . . . 176,000 


Total . . 339,000 

Tile arrivals during the 1st quarter were less than half the normal off-take. Those during the 
second quarter were better but they were still much below requirements. 

15. The production and consumption of millets in Bengal are normally negligible. In view 
of the general shortage of rice and of the urgent need of BengalTor supplies, the Central Govern- 
ment arranged, under the Basic Plan, for the importation of millets into Bengal, Over 65,000 
tons of millets were despatched during the year, out of which about 55,000 tons arrived. The 
arrivals were heavy in September and October. The United Pj’ovinces despatched 43,000 tons, 
and the Punjab 13,000 tons ; and the remainder was despatched by a number of States. Out 
of the arrivals, 46,000 tons were sent to the districts. 
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16. The following table shows the figures of despatches to the districts of Bengal as furnished 
by the Government of Bengal : — 

(In Tons) 

Bice and 

paddy Wheat and 

District in terms wheat- Millets Total 

of products 

rice 


24-Parganas 

Nadia 

Murshidabad 

Jessore 

Khulna 

Burdwan . 

Birbhum , 

Bankura . 

Hidnapore 

Hooghly 

Howrah 

Rajshahi * 

Dinajpur 

Jalpaiguri . 

Darjeeling . 

Bangpur . 

Bogra 

Pabna 

Malda 

Dacca 

Mymensingh 
Paridpur . 
Bakarganj . 
Chittagong 
Tippera 
Noakhali . 


Total . 


8,157 

.5,114 

1,367 

2,080 

679 

3,348 

184 

898 

2,266 

7,543 

3,200 

10,755 

, . 

1,729 


4,710 

4,963 

11,607 

2,461 

6»004 

11,049 

4,997 

. , 

654 


631 

*540 

2,175 

323 

5,154 

105 

3,069 

, , 

313 

1,301 

2,690 


202 

6,727 

15,019 

956 

4,693 

4,709 

5,597 

1,485 

2,671 

0,814 

9,469 

2,922 

5,092 

1,744 

3,809 

64,952 

120,023 


6,524 

19,795 

165 

3,612 

552 

4,579 

56 

1,138 

3,469 

13,278 

1,023 

14,978 

. . 

1,729 


4,710 

3,928 

20,498 

1,287 

9,752 

1,128 

17,174 

. . 

' 654 

, , 

631 

232 

2,947 

325 

5,802 

745 

3,919 

112 

425 

2,773 

6,764 

. . 

202 

4,831 

26,577 

3,259 

8,908 

6,187 

16,493 

1,092 

5,248 

4,083 

23,366 

2,918 

10,932 

1,201 

6,754 


45,890 230,865 


ANNEXURE I TO APPENDIX V 

Exteact peom a note on “ Arrangements eor Reception and Despatches in Cadoutta 

PRIOR TO THE FORMATION OF THE DIRECTORATE OF MOVEMENTS IN NOVEIMBER 1943” 

SUPPLIED BY THE ClVIL SUPPLIES DEPARTMENT, BbnGAL. 

The following problems confronted the Department : — 

(i) Creation of a widespread organization covering all the points of arrivals and despatches 
and rapid transmission of information to the headquarters ; 

(ii) Creation of a superior staff at the headquarters to control these arrangements and under- 
take frequent inspection of the work of the subordinates ; 

{iii) A careful watch over the accommodation in godowns and adoption of prompt steps in 
advance to meet any difficulty that may arise in this respect , and 

(iv) To assist the Clearing Agents in their difficulties about transport,. etc., which became 
apparent very soon. 

Staff , — The Department began to look for staff at a time when other competitors, (e.g,, the 
Army, the Supply Department of the Government of India, etc.), had already been in the fiieid 
and taken over practically all suitable personnel available for recruitment. The Department 
was in dire need of staff not only for its own storage and movement organization but also for the 
Calcutta Rationing Scheme. All attempts to secure suitable men from the business houses proved 
abortive. At the beginning of September there were only one Transportation Officer and 4 
Inspectors and the first essential was to obtain a sufficient number of inspectors and sub-inspectors 
for being placed at the different receiving points as well as for supervising despatches at several 
other points. It requires time to train men for such work but the Department had no time to 
wait. Inspectors and sub-inspectors were withdrawn from other branches and even from 
Calcutta Rationing and posted to the terminals and the docks. In this way, the staff was in- 
creased to 21 inspectors and 23 sub-inspectors by the end of October. In the meantime recruit- 
ment was proceeding under the Controller of Rationing both for his office and for the Direotorate* 
It was soon found that the existing Transportation Ofeer was hardly able to handle problems and 
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officers superior to inspectors were necessary both for supervising the work of inspectors and'fbr- 
taking charge of the more important reception centres, e.^., Howrah, Kantapukur and the docksa. 

Mr and a Sub -Deputy Collector from the Department were deputed to take charge ' of ^ 

Kantapukur and Howrah respectively and with great difficulty one Chief Inspector (an ejc-Trans- 
portation Inspector of the East Indian Railway) was obtained for Howrah in the end of September, 
another for other sidings in October and a third in the beginning of November for the docks. The* 

Department was still in search of a suitable Transportation Officer, when Mr was. 

offered by the Regional Commissioner and was appointed as Controller of Transport at the end of 
September But it became apparent soon that besides planning programmes for move- 

ments, both 6a:-Calcutta and from outside to the province, he had no time to supervise the des- 
patches with the result that wagons were sometihies not utilised by the Agents. Another officer* 

was therefore appointed on the 8th October to supervise storage and despatches From the* 

very beginning his entire attention was absorbed at the docks as shipment of foreign foodgrains- 
began to be rushed and considerable despatches had to be made to Chittagong at very short 

notice. On the 18th October, Mr who had experience of transport in the trade was- 

recruited as Storage and Movement Officer but at the very outset he had to be placed under the 
Controller of Rationing for Calcutta Rationing. 

While the organization was thus being improved, it was soon found that the existing clearing: 
agents were not in a position to cope with the work which they were required to do. * They were- 
incapable of working under such stress and it was apparent that considerable supervision and: 
training were necessary before they could work at high speed. Moreover, the difficulty 
of securing adequate road transport fi-om the military sidings to their godowns was one of the 
principal causes of their inefficiency. This difficulty was due to diversion of lorries and bullock-- 
carts to work under military contractors and also due to the difficulty of securing adequate 
petrol supplies. Arrangements were made to supply petrol to the agents according to their 
requirements by the Department and this enabled them to secure more lorries. But this was- 
only a partial solution of the difficulty. The most important clearing and haulage firms were 
requested to take up this work but they expressed their inability to undertake any liability of thi^* 
kind under the difficult conditions prevailing in Calcutta. A number of new clearing agents were 
however, appointed on their producing evidence that they had some transport and possessed ade» 
quate godown accommodation. The problem of coping with the daily arrivals still remained,. 
This problem was made more difficult by the fact that the rate of arrivals was irregular and very 
large quantities were unloaded at very short notice at one or the other of the railway terminals- 
A further complication was caused by the arrival of a number of ships carrying foodgrains from. 
Australia and Karachi. About 13,000 tons of foodgrains arrived at the port in September and 
30,000 tons in October respectively. The conditions of work in the docks were far more difficult? 
due to the following reasons : — 

1. Sufficient labour was not available for loading the agents’ vehicles ; 

2. Railway wagons which were formerly available for removing consigiiments from the dock, 
sheds to the various points in the city were available only in small numbers ; 

3. Due to heavy arrivals of war and other materials and requirements of gate passes facilities.* 

for working lorries had been greatly reduced 

In view of the difficult transport situation, it was decided at the end of September to acquire- 
a fieet of 50 lorries to supplement the agents’ transport, whenever necessary. Although orders had 
been placed at the beginning of October for 50 lease-lend vehicles with specially fitted bodies,, 
only 3 vehicles were delivered on the 22nd October and 22 on the 23rd and the balance- 
on the 18th November. About this time. Army transport was made available and when the 
Department vehicles were put into commission, transport difficulties were overcome and work: 
went on smoothly. 

A further point should be stressed in this connection. Both at Howrah and at Kantapukur, 
a large number of consignments were being received on account of private merchants who were 
unable to make prompt clearance. Requests were received both from the E. I. R. and the Port 
Commissioners to remove the congestion caused by private merchants as otherwise the sidings • 
would get choked and further booking of supplies would be stopped. In spite of its own troubles 
the I>epartment had to undertake this work from time to time. These consignments, unless they 
were removed within a week, were requisitioned and acquired by Government and removed to 
their own godowns. Some idea of the magnitude of this work may be obtained from Jfhe fact that 
during a period of about 30 days in October-November, the congestion at Kantapukur was reduc- 
ed from 133,112 b€^s to 16,677 bags 

In conclusion it may be stated that though the Department had to work under conditions of 
exceptional difficulty it managed to keep the Railway terminals open and never had occasion to- 
slacken the rate of despatches to districts ejr-Calcutta. 

ANNEXIJRE n TO APPENDIX V 

Storage in the Royal Botanical Gardens 

Storage in Calcutta continued to be a serious problem even after the arrival of the Army had* 
expedited distribution to the districts. On the 1st November, the stock in hand was 50,000 tons, 
and the approximate covered storage available in Calcutta was only 40,000 tons. At this stage a 
considerable amount had to be left in transit sheds at the docks. By the beginning of December 
stocks had increased to 82,000 tons and covered storage by requisitioning had increased to 80,000 
tons. By the end of the month, stocks stood at 159,000 tons and covered storage had risen to 
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130,000 tons. Imports were still pouring in and could not be delayed. Stoppage of imports could 
not be contemplated as this would have resulted in a serious shortage when Calcutta was about to 
be rationed. It was also impossible to delay unloading the ships as the port had to be kept clear. 
In these circumstances, a dep.ot was started in the open as a teinporary measure in the Royal 
Botanical Gardens. Arrivals in Calcutta continued to exceed the increase in storage accommoda- 
tion till February. At the begiiming of February, the stocks stored in the open rose to 87,000 
tons and then gradually diminished to 59,000 tons on 1st March 1944, to 28,000 tons on 1st April, 
to 26,000 tons on 1st May, to 18,000 tons on 1st June, to 14,000 tons on 1st July and to 4,000 tons 
on 1st August. In all about 120,000 tons passed through the depot. Of this total quantity 
101,500 tons were distributed to the districts and to Calcutta through the rationing organization 
and 15,000 tons of undamaged stocks were sold to the trade. Of the balance of 3,000 tons, 2,200 
tons were sold irrespective of condition and the remainder (the actual figure is 600 tons) became 
complete loss. On the 1st September 1944 the amount, 3,194 tons, which remained at the 
Royal Botanical Gardens, was removed for destruction by dumping as totally unfit for issue. 
This figure of 3,194 tons includes the 600 tons which had become a total loss and about 2,600 
tons which had been sold to the trade but had deteriorated badly and had not been removed by 
the purchasers. 


ANNEXURE III TO APPENDIX V 

^ Stocks of Aus Paddy at Jessore 

A number of witnesses have referred to the stocks of aibs paddy at Jessore and especially to 
those stacked in the station. It has been said that although there was local need for rice 
these stocks were not released for distribution. It has also been urged that these stocks should 
have been sent to relieve the distress in other areas and finally it has been alleged that a large 
part of these stocks were damaged. The Bengal Government have furnished 
a report on this matter. The salient facts according to that report are as follows : Under 
the otis purchasing scheme of 1943, 3*70 lakh maunds of paddy were purchased of which 
about 78,000 maunds were purchased by the District Magistrate and the remainder by the Pur- 
chasing Agent of the Bengal Government. Over two-thirds of the total amount purchased was 
procured in November. The District Magistrate who had authority to release stocks for local 
consumption did not find it necessary to do so except for small quantities in October and Novem- 
ber, 2,400 maunds in December 1943 and about 12,000 maunds in January and February 1944. 
An endeavour was made early in December to release appreciable quantities of paddy through the 
trade in the Jessore district. But though the price was reduced from Rs. 7-12-0 a maund to 
Rs. 6-4-0 a maund towards the end of December the oH-take was poor, the reasop. being that the 
aman crop had been reaped. By the end of the year 2 lakh maunds had been despatched ; 
part was sent to deficit districts, a small quantity to the District Magistrate, 24-Parganas, and 
the balance to Calcutta. In March 1944 the stocks which still remained (1*50 lakh maunds) 
were sold to the Calcutta rice mills at an average price of Rs. 7-7-0 a maund, 1 • 06 lakh maunds 
were moved between the 21st March and 27th Mny 0*29 lakh maunds were despatched early in 
July and at the time the report was made the balance was being moved gradually as the stocks 
were brought to rail-head. Except 75,000 maunds which were kept in the station yard, partly in 
the open, the entire stocks were stored in warehouses. Even the grain kept in the station yard has 
not shown any signs of deterioration. Reliance has been placed upon the sale of the aus paddy 
at Rs. 7-7-0 a maund in March 1944, when the market price for aman paddy was Rs. 9 a maund, 
as indicating that the stocks were not seriously damaged. 


APPENDIX VI 

Extracts from Reports from Commissioners and District Officers 

I. — ^Presidency Division 

28tli December 1942. — ^Himger marches organized by communists. 

26th February 1943. — ^Agricultural labourers in difficulty as agricultural wages have not risen 
proportionately with the rise in the price of foodstuffs. 

26th March 1943. — Acute distress prevails in certain areas of Kandi sub-division of Murshida- 
bad district and number of labourers is gradually increasing at test works. It is necessary to 
continue test works for a long titaae. 

22nd April 1943. — Cultivating classes in general are in acute distress in Nadia district due to 
abnormal rise in prices of foodstuffs. Paddy seed has been consumed by cultivators. They 
require loans immediately for purchase of seed. 

5th May 1943. — ^Widespread distress in Khushtia sub-division of Nadia district due to rise in 
prices, warranting sanction of immediate gratuitous relief. 

10th July 1943.-1x1 24-Parganas conditions are appallmg owing to rice and paddy having 
been drained away for Calcutta market. Food kitchens being opened in Murshidabad. 

10th Augitst 1943 Nadia district passing through the most acute stage of distress. 

11th September 1943. — ^Food kitchens extending rapidly everywhere. Cases of emaciation 
numerous, 

9th October 1943 ^Rice has disappeared, following the previous drop in the controlled price. 

Village responsibility for ruiming soup kitchens will be enforced. 
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II. — Buhbwan Division 

12th December 1942* — Outturn of aman in Birbhum and Bankura districts 6 annas ; in other 
districts also outturn is poor. Sudden and abnormal increase in price of rice. 

12th January 1943. — All District Magistrates have given up attempts to control prices of 
rice and paddy. Shortage of rice in villages in Howrah district. 

26th February 1943. — Rice position in Howrah grave. Midnapore apprehends acute short- 
age in May. Relief operations will be necessary in parts of Bankura, Hooghl^and Birbhum. 

28th March 1943. — Owing to de-control of prices of paddy and rice, situation getting worse in 
Burdwan. Economic condition grave. Crime against property increasing, and paddy looting 
cases have become frequent. Hunger marches going on in some places. 

27th April 1943. — Major economic catastrophe apprehended after three or four weeks unless 
prices came down and sufficient supplies were ensured. Rice not available to feed test work 
labourers in Katwa and Ulubaria sub-divisions. Increase in crime. 

13th May 1943. — Economic [conditions approaching a crisis. Rice out of reach of the 
poor. Rice should be iihported if the people are not to starve. 

12th June 1943. — Economic position most serious. Bands of people moving about in 
search of rice. Labourers at test works demanding payment in rice, which is not possible in all 
cases. 

22nd July 1943. — An area of 200 square miles comprising 14 unions in Sadar, 15 in Katwa, 
and 10 in Kalna, affected by floods. Boats required for relief work. Agricultural loans required 
immediately in flood-affected areas, where aman seedlings have been destroyed. Similar reports 
from Midnapore. 

17th August 1943. — Severe famine conditions likely to prevail after transplantation of aman. 
Many deaths due to malnutrition. Destitutes from villages flocking to towns. 

27th September 1943. — Situation in Contai and Tamluk terrible. Disposal of dead bodies in 
Contai, a problem. 

28th October 1943, — Rice scarce in Burdwan. Position in Hooghly and Howi’ah bad. So 
also in Contai and Tamluk sub-divisions. Kitchens closed occasionally in Midnapore for want of 
supplies. 


III. — Rajshahi Division 

11th December 1942. — Increase in price of rice due to speculative buying by traders. 

12th January 1943. — ^Prices remain high. Outturn of aman poor in Rajshahi and bad in 
Pabna and Malda, 

25th February 1943. — Prices of rice going up. Unauthorised exports from the division 
taking place, 

26th March 1943. — ^Difficult to obtain aus seeds with the lifting of control of price of rice. 
Cases of paddy looting reported from Dinajpur and Rangpur. 

2nd April 1943. — ^Widespread distress in many areas of Bogra due to shortage of foodsupply 
and high prices. 

May 1943. — Beggars and landless people are in acute distress and threatened with star- 
vation in Pabna district. Gratuitous relief necessary in Sadar and Serajganj. 

26th July 1943. — In spite of good aus crop the price of rice is still high. 

26th September 1943. — Serious distress in Nilphamari. Deaths from starvation reported from 
all districts except Malda. Many deaths due to taking food indiscreetly after long period of 
abstinence. 

15th October 1943. — Eree kitchens opened in Pabna, Rajshahi, Dinajpur, Jalpaiguri and 
Bogra. 


IV. — ^Dacca Division 

28th December 1942 — Price of rice has risen alarmingly. Profiteering in every article on the 
increase. Black markets prevail. 

12th January 1943. — Economic condition in Sadar and Goalundo sub-divisions of Faridpur 
daily becoming worse due to failure of paddy crop and high prices of all commodities. 
Opening of test works on an extensive scale essential and six more officers needed. Distribution 
of gratuitous relief should also be continued up to July 1943. 

10th February 1943. — ^Price of rice increasing. Difficulty experienced owing to fall of export 
from surplus districts. People having to go without food in Bhola and Barisal towns of Bakar- 
ganj district. 

24th March 1943. — Rice position very serious. Situation in Goalundo and parts of Sadar 
of Faridpur district now much worse than was expected. 

25th April 1943. — Food position serious. Huge exports from Bakarganj. Poorer classes 
will starve. 

22nd May 1943 — Great distress in Bhola sub-division of Bakarganj district among landless 
labourers who can find no employment. Situation aggravated by the fact that a large number 
of fishermen lost their boats as a result of “ denial ”, Opening of test relief immediately 
necessary. 

2Srd June 1943. — Situation in Faridpur has deteriorated still further. Relief operations were 
for long confined to Sadar and Goalundo but the resources of most of the people in other areas 
have also been exhausted and urgent steps should be taken to alleviate their cUstress. 
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17 th July 1943, — Situation in Bhola sub-division is alarming. Town filled with thousand 
of beggars who are starving. There is not enough rice available, 

18ih August 1943, — Opening of gruel kitchens necessary in Tangail and Kishoreganj, 

16th September 1943 — Food situation in all sub-divisions of Faridpur has further deteriorated. 
Supply of rice and paddy has become alarmingly insufficient. Free kitchens have been opened 
in large numbers to save people froin starvation. Homes for destitutes and camp hospitals have 
also been opened. 

;Z5th October 1943, — Supplies arriving but no hope of saving those who are starving. 

V — CmTTAQONG Division 

11th December 1942, — Sudden rise in price of rice to almost double the previous price. 

IQth January 1943, — Food problem very serious. Attempt to get emergency supply through 
Director of Civil Supplies failed. Position in Chittagong town extremely bad as price of rice has 
been kept below the prevailing price in mofussil. 

27th February 1943, — Indications of distress among local people in Chittagong district, parti- 
cularly of the fishermen class. It is immediately necessary toTstart test works. Gratuitous relief 
will also be necessary. 

8th March 1943, — Situation serious in Chittagong. Rice position has not improved in 
Noakhali. Position equally bad in Tippera. 

11th April 1943 — There are si^s of rice crisis easing in Noakhali. Rice is being distri- 
buted by District Magistrate in famine areas of Begamganj and Senbagh at controlled rate. In 
Chittagong district no famine area. Distress dmong fishermen prevailing in certain areas. 
Supplies have started to arrive, 

29th May 1943. — ^Many people starving in Chittagong district owing to high prices. First 
gruel kitchen started in Chittagong. 

28th June 1943, — ^Number of destitutes in town increased. Eleven deaths in streets. 

11th July 1943, — ^Test and gratuitous relief necessary in Chandpur sub-division of Tippera 
district, as well as Brahamanbaria and Sadar sub-divisions. Food census has disclosed immediate 
scarcity in Sadar and prospective scarcity in Brahamanbaria. Chandpur has also suffered from 
** Denial *’ policy. 

10th August 1943. — Owing to distress in rural areas of Chittagong district, a large number of 
beggars wandered into the town. With the opening of relief kitchens in villages, they were re- 
patriated. But there is still a number who are sick and disabled. A poor house, an orphanage 
and a hospital have been opened for them. 

9th September 1943. — ^Deaths still occurring in Chittagong town. 

9th October 1943, — Control prices not working except where prices have naturally fallen, Th® 
middle class are in trouble. 
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LIST OF PERSONS INTERVIEWED BY THE COMMISSION 
NEW DELHI 


1, The Hon’ble Somerset Butler. Special Officer, Department of Food, Gov- 

ernment of India. 

2. Mr. R. H. Hutchings, O.M.G., Secretary, Department of Food, Govern- 

C.I.E., I.C.S. ment of India. 


3. Mr. W. H. J. Christie, O.B.E., 

LC.S. 

4. Mr. W. H. Kirby . 

5. Lt. Gen. J. B. Hance, C.I.B., 

0. B.B., K.H.S., I.M.S. 

6. Lt. Col. B. Cotter, C,I.E., 

1. M.S. 

7. Mr. D. R. Sethi, C.I.E., I.A.S. 


8. The Hon*ble Sir Md. Azizul 

Haque, C.I.E., D.Litt. 

9. Mr. D. L. Mazumdar, I.C.S. . 

10. The Hon’ble Mr. B. R. Sen, 
C.I.B., LC.S. 


Deputy Secretary, Department of Food, 
Government of India. 

Rationing Adviser, Department of Food, 
Government of India. 

Director General, Indian Medical Service . 

Public Health Commissioner with the Gov- 
ernment of India. 

Agricultural Production (and Marketing) 
Adviser to the Government of India, 
E. H. & L. Department. 

Member, Executive Council of the Governor 
General (Commerce, Industries and Civil 
Supplies). 

Deputy Secretary, Department of Labour, 
Government of Lxdia. 

Director General of Food, Department of 
Pood, Government of India. 


Date 

27-7-1944 

27- 7-1944 
and on 

5-12-1944 

28- 7-1944 

28- 7-1944 

29- 7-1944 
29-7-1944 
31-7-1944 

2-8-1944 

4-8-1944 

4-8-1944 



228 


APPENDIX 


11. Mr. IS*. M. Buoh, O.B.E., I.C.S. 

12. The Hon*ble Sir J. P. Sri- 

vastava, K.B.E. 


13. Mr. J. D. Tyaon, C.B,E., I.C.S. 


14. Sir P. M. Kharegat, O.I.E., 

I.C.S. 

15. Brig. Mac. D. Eraser, I.M.S. . 


15. Mr. I. E. Jones, I.C.S. 

17. The Hon’ble Sir S. K. Boy, 

C.SJ., C.I.E., I,C.S. 

18. Sir Hugh Baper . 

15. The Hon’ble Dewan Bahadur 
Sir A. Bamaswaxni Mudaliar, 
K.C.S.I. 


Director of Civil Supplies, Punjab 

Member, Executive Council of the Governor 
General (Food). 

Secretary, E. H. So L. Department, Gov- 
ernment of India. 

Additional Secretary, E. H. & L. Deptirt* 
ment. Government of India. 

Inspector of Medical Services, General 
Headquarters. 

Director of Pood Purchase, Punjab . 

Secretary, War Transport Department, 
Government of India. 

Member, Bailway Board .... 

Member, Executive Council of the Governor 
General (Supply). 


5- 8-1944 

6- 8-1944 
and on 

16-2-1946 

I 7-8-1944 


8-8-1944 
8-8-1944 
N 8-8-1944 
17-11-1944 


CALCUTTA 


20. Major General E. Wood, O.I.E., Formerly Secretary to the Government of 

C.B., M.C. India, Department of Food. 

21. Mr. O. M. Martin, C-I.E., I.C.S. Commissioner, Postwar Beconstruction, 

Government of Bengal. 

22. The Hon’ble Mr. Justice Formerly Begional Food Commissioner, 

H. B. L. Braund, Bar.-at-Law. Eastern Region. 

23. Mr. L. G. Pinnell, C.I.E., I.C.S. Formerly Officer on Special Duty, Depart- 

ment of Civil Supplies, Bengal. 


24. Mr. N, M. Ayyar, C.I.E., I.C.S. Secretary, Department of Civil Supplies, 

Bengal. 

26. Mr. H, S. E. Stevens, C.S.I., Pood and Civil Supplies Commissioner, 
C.I.E., M.C., J.P., I.C.S. Bengal. 

26. Mr. A. A. Mclnnes . . Formerly Poodgrains Purchasing Officer, 

Bengal. 

27. Mr. M. A. Ispahani . . Partner, Messrs. M. M. Ispahani, Limited, 

Chief Agents for Procurement, Gk)vem- 
ment of Bengal. 


28. Major General W. C. Paton, 

M.O., M.A., Ch.B. (Bdin,), 
F.R.C.S. (Edin.), K.H.P., 
I.M.S. 

29. Lt. Col. K. S. Fitch, M.R.C.S., 

F.R.C.S. (Edin.), I.M,S. 

30. Dr. B. Mukerjee, M.B., D.P.H. 

31. Major C. K. Lakshmanan, 

I.M.S. 

32. Mr. B. W. HoUand, C.I.E., 

I.C.S. 

33. Mr. K. C. Basak, I.C.S. • 


34, Mr. A, C. Hartley, O.B.E., 
I.G.S. 

36. Dr. J. B. Grant 

36. Major General A. V. T. Wakely, 

C.B., D.S.O., M.C. 

37. Hawab HabibuUah Bahadur of 

Dacca. 

38. Mr, M. Carbery, C.I.E., D.S.O., 

M.G., MA.., B.Sc., I.A.S. 

39. Mr. P. N. Banerjee, M.A., 

B.L., P R.S., Bar.-at-Law 

40. Mr. A. H. Fazlul Huq, M.A., 

B.L. 

41. The Hon’ble Mr, H. S. Suhra- 

wardy. 


Surgeon-General, Bengal (Offg. Director 
General, Indian Medical Service). 


Deputy Surgeou-Geuerad, Famine Belief, 
Bengal. 

Deputy Director of Public Health, Bengal . 
Director of Public Health, Bengal 

Secretary, Pubhc Health and Local Self- 
Government Department, Bengal. 
Secretary, Department of Education, Co- 
operative Credit and Rural Indebtedness, 
Bengal. 

Controller of Rationing, Calcutta 

Director, All India Institute of Hygiene 
and Public Health, Calcutta. 

Director of Movements, Bengal 

Formerly Minister, Bengal (Food) 

Director of Agriculture, Bengal. 

Formerly Minister, Bengal (Revenue) 

Formerly Chief Minister, Bengal 

Minister, Bengal (Civil Supplies) 


12-8-1944 

12-8-1944 

14-8-1944 

16-8-1944 
and on 
4-9-1944 
16-8-1944 

16- 8-1944 
and on 

17- 9-1944 
17-8-1944 

17- 8-1944 
and in 

Hew Delhi on 
1-12-1944 

18- 8-1944 


18-8-1944 

18-8-1944 

18- 8-1944 

19- 8-1944 
19-8-1944 


19-8-1944 

19-8-1944 

21-8-1944 

21-8-1944 

21- 8-1944 

22- 8-1944 

23- 8-1944 

23-8-1944 
and on 
17-9-1944 
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42, Mr. L. Aldridge . . . Formerly Prooaremenfc OSEicei*, Middle 

East. 

4S. Mr. K. W. P. Marar, O.B.E., Secretary, Supply Department, Assam 

x.o.s. 

44. Dr. N. Sanyal, M.A., Ph.D. Chief Whip of the Congress Parliamentary 1 

(Lond.), M.L.A. Party, Bengal. [ 

45. Mr. A. C. Ukil . . , Nutrition Expert, Congress Parliamentary f 

Party. Bengal. J 

46. Mr. Shamsuddin Ahmed . ^ 

47. Mr. Syed Jalaluddin Hashemi ^Representatives of the Nikhil Banga Kri- 

48. Mr. Humayun Kabir . . J shak Proja Party. 

49. Mr. Rajani Mukherjee . . d 

50. Prof. Binoyendra NathBaner- f Representatives of the Indian Federation 

jee. 

51. Miss Sobha Mazumdar . 

62. Mr. Bhowani Sen . 

53. Mr. Somnath Lahiri 
64. Mr. Bhupesh Gupta 
56. Mr. Bankim Mukherjee 

66. Mr. Krishna Binode Roy 

67. Mr. B. Guha 

68. Mr. Promode Sen . 

69. Mr. K. N. Gutgutia 

60. Mr. C. M. Saraff . 

61. Mr. M. L. Khemka 

62. Mr. B. D. Tharad 

63. Mr. J. K. Mitter . 

64. Mr. B. C. Ghosh . 

65. Mr. S. R. Biswas . 

66. Mr. D. P. Khaitan 

67. Mr. G. L. Mehta . 

68. Mr. R. L. Nopany 

69. Mr. Abdur Rahman Siddiqi, Representative of the Muslim Chamber of 

M.L,A. Commerce. 


of Labour, Radical Democratic Partv. 


J>- Representatives of the Bengal Committee 
J of the Communist Party of India. 

^Representatives of the Bengal Provincial 
J Easan Sabha. 

Representative of the Bolshevik Party of 
India. 


1 


Representatives of the Marwari Chamber 
of Commerce. 


> Representatives of the Bengal National 
J Chamber of Commerce. 

^Representatives of the Indian Chamber of 
J Commerce. 


70. 

71. 

72. 

73. 

74. 

75. 

76. 

77. 

78. 

79. 

80. 

81. 

82 ^ 

83. 

84. 


85. 

86 , 


of the Bengal Provincial 
Hindu Mahasabha. 


Mr. Manoranjan Chaudhuri 
Prof. Haricharan Ghosh 
Rai Bahadur C. L. Roy . d 

Rai Bahadur B. B. Mukherjee ^Representatives of the Indian Association . 
Mr. J. M, Datta ... I 
Mr. K. C. Neogy . . . J 

Mr. P. N. Singh Roy . . ^ 

Dr. Sachin Sen, Ph. D. . . (Representative of the British Indian Asso- 

Kumar B. C. Sinha . . j ciation. 

Kumar J. C. Sinha . . J 

Khan Bahadur Jasimuddin, ^ 

M.L.A. 

^Representatives of the Bengal District 
Boards Association. 


Khan Bahadur Nurul Amin 
Rai Bahadur Debendra Mohan 
Bhattacharya. 

Mr. R. E. Russell, C.S.I. 
C.I.E., I.C.S. 

Mr. R, A. E. Williams, I.C.S. 


Mr. J. S. Wilcock, O.B.E.j 
I.C.S. 

Mr. A. P. Cliif, I.A.S. . 


Adviser to H. E. the Governor of Bihar . 

Formerly Secretary to the Government of 
Bihar, Revenue and Commerce Depart- 
ment. 

Secretary, Supply and Price Control Depart- 
ment, Bihar. 

Director of Agriculture, Bihar. 


87. Mr. C. S, Jha, I.C.S. . . Secretary, Department of Supply and 

Transport, Provincial Controller of Supply 
and Transport and Director of Food Sup- 
plies, Orissa. 

88* Mr. H. Lai, I.C.S. . . Director, Development, Orissa. 

89. Jjt, Col. A. N. Chopra, M.B. Director of Public Health and Inspector 

B.S., D.T.M. (Liv.), D.P.H. General of Prisons, Orissa. 

(Eng.), I.M.S. 

90. Rai Sahib Nihar Chandra Additional Assistant Secretary, Depart- 

Chakravarty. ment of Agriculture, Bengal. 

91. Mr. B, K. Guha, I.C.S. , . Additional District and Sessions Judge, 

24-Parganas (Formerly Relief Co-ordi- 
nation Officer, Calcutta). 


31-S-1944 

1-9.1944 

1-9-1944 

1- 9-1944 

2- 9-1944 

2-9-1944 

2-9-1944 

2-9-1944 

4-9-1944 

4-9-1944 

4-9-1944 

4- 9-1944 
6-9-1944 

5- 9-1944 

5- 9-1944 

6- 9-1944 

7- 9-1944 

) 

K 7-9-1944 

- 8-9-1944 

8-9-1944 

8-9-1944 
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92. The Hon’ble Mr. T. N. Mukher- Minister, Bengal (Revenue) . . . 9-9-194^ 

jee. 

99. Mr. S. Banerjee, I.C.S. . . Secretary, Revenue Department, Bengal , 9'9-1944 

94. Eai N. C. Sen Bahadur, O.B.E. Additional Controller of Rationing, Cal- 
cutta. 

9o. Rai U. N. Ghosh Baliaduj' . Special Officer, Finance Department, Ben- y 9 -9 -1944- 

gal. 

96. Mr. D. C. Dutt . . . Special Officer, Rent Drive, Board of 

Revenue. 

97. Mr. K. D. Jalan . . . \ Representatives of the Marwari Relief 11-9-1944 

98. Mr. R. N. Bhojanagarwala . / Society, Bengal. 

99. Prof. K. P. Chattopadhyaya . Representatives of the People’s Relief 11-9-1944 

100. Mr. Panchu Gopal Bhadury . j Committee. 

101. Mr. K. C. Roy Chowdhury . \ Representatives of the Bosepukur Relief 11-9-1944 

102. Babu ISTatabar Pal . .J Committee. 

103. Mr. S. M. Osman . . . 'tBepresentatives of the Muslim Relief Com- 11-9-1944 

104. Mr. M. S. Vawda . . . f mittee. 

105. Mr. T. G. Davies . . . R^resentative of the Friends’ Ambulance 11-9-1944 

Unit, 

106. Dr. K. P. Mukherjee . . *) Representatives of the Bengal Public Health 11-9-1944 

107. Mr. P. C. Bhattacharyya . J- Association. 

108. Mr. K. Chawdhury . . J 

109. Dr. Shyamaprasad Mookerjee - Formerly Minister, Bengal (Finance) . 12-9-1944 

110. Mr. S. C. Sawoo . . 

111. Mr. 0, K. Ghose . . . ^Representatives of the Bengal Rice Mills 12-9-1944 

1 12. Mr. L. N. Hazra . , . J Association. 

113. Mr. M. K. Kirpalani, I.C.S. . Secretary, Department of Commerce, Labour 12-9-1944 

& Industries, Bengal. 

114. Major General D. Stuart, Headquarters, 303 L of C Area . . 13-9-1944- 

C.I.E., O.B.D. 

116. Prof. P. C. Mahalanobis, B.Sc. Hony. Secretary, Indian Statistical Insti- 13-9-1944 
(Cal.), M.A. (Cantab.), F.S.S. tute, Statistical Laboratory, Calcutta. 

F.N.I., O.B.E., I.E.S. 

116. Mr. M. Barman . . .'] 

117. Dr. M. U. Ahmad . . j>-Representativesofthe CalcuttaCorporation 13-9-1944 

118. Mr. S. Lahiri . . \ 

119. Mr. K. C. Ghosh . . . $ 

120. Mrs. Renu Chakravarty . \ Representatives of the All Bengal Mahila 14-9-1944 

121. Mrs. Ela Reid . . . J Atma Raksha Samity. 

122. Mrs. Saudamini Mehta . . | 

123. Dr. (Mrs.) Maitreyee Bose . Representatives of the All India Women’s 14-9-1944 

124. Mrs. S. C. Roy . . .4 Conference (Relief Committee). 

125. Mrs. Ayesha Ahmad . . J 

126. Mr. J. K. Biswas, M.A., J.P. . Representative of the Rotary Club . 14-9-1944 

127. Mr. V, N". Rajan, I.C.S. . Deputy Controller of Distribution, Depart- 15-9-1944 

ment of Civil Supplies, Bengal. 

128. Mr. W. A. S. Lewis, O.B.E,, Controller of Procurement (Formerly By. 15-9-1944 

I.C.S. Director, Department of Civil Supplies, 

Bengal). 

129- Mr. Hanumanbux Biswanath Shellac and Produce Merchant, Calcutta . 15-9-1944 

130. Mr, S. K. Chatterjee, M.B.E., Dy. Director of Civil Supplies, Region VI 15-9-1944 

I.C.S. Dacca. 

13L Ehttn. Bahadur Maulvi Chow- Registrar of Co-operative Societies, Bengal 15-9-1944 
dhury Afsar Ali. 

132. Mr. Ashutosh Bhattacharyya Rice Merchant and Agent to the Govern- 16-9-1944 

ment of Bengal. 

133. ]VIr. Hamidul Haq Cbowdhuxy Representative of the Bengal Provincial 16-9-1944 

Muslim League. 

134. Mr. N. R. Sarker . . . Formerly Member, Executive Council of 16-9-1944 

the Governor General. 

135. The Hon’ble Khwaja Sir Nazim- Chief Minister, Bengal. .... 16-9-1944 

uddin, K:.C.I.E. 

136. Sir John Burder . , . 

137. Mr. F. C. Guthrie . . | 

138. Mr. R, H. D. Campbell . . Representatives of the Bengal Chamber of 18-9-1944 

139. Mr. D. 0. Fairbairn . . J Commerce. 

140. Mr. P. C. Chowdhury . . ^ Representatives of Messrs. Shaw Wallace 18-9-1944 

y & Co., Agents for the Bengal Chamber’s 
Mr, R, H, D, Campbell , . J Foodstuffs’ Scheme, 

141. Mr. C. S. Rangaswami . . 1 Representatives of the Calcutta Relief 19-9-1944 

142. Mr. Jnananjan Niyogi , . / Committee. 
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143. 


144. 

145. 
J46. 

147. 

148. 

149. 


150. 

151. 

152. 

153. 

154. 


155. 

160. 

157. 

168. 

159. 

160, 

161. 

162. 

163. 

164. 

165. 

166. 
167. 


168, 

169. 


Rai Dr. S. L. Hora Bahadur 
D.Sc., F.R.S.E., P.R.A.S.B., 
F.Z.S., F.L.S., F.N.L 

Mr. H. A. H. Ispahani . 

Khan Bahadur G. A. Dossani 
Mr. C. J, Minister 
Mr. M. M. Stuart, O.B.E., 
LC.S. 

Major General F. H. Skinner, 

0. B.E. 

Mr. F. A. Karim, I.C.S. 

Mr. A, D. Gorwalla, C.I.E., 

1. C.S., J.P. 

Mr. D. S. Bakhle, O.B.E., 
I.C.S., J. P. 
m, J. Booth, I.C.S. 

Mr, R. K. Samarth, M.B.E. . 
Mr. G. L. Sheth, I.C.S. , 


Director of Fisheries, Bengal 


\ Representatives of the Muslim Chamber 
/ of Commerce <fe Relief Committee, 

D. I. G., C. I. D., Bengal 

Collector of Chittagong .... 

Headquarters E. C. No. 12, A, B. P. 0. 

District Magistrate, Faridpur . 

BOMBAY. 

Supply Commissioner, Government of Bom- 
bay. 

Director of Civil Supplies, Bombay . 


Mr. Sanki^ai 

Mr. M. J. Desai, I.C.S., J. P. . 
Mr. W, J. Jenldns, C.I.E., I.A.S 
]VIr. A. V. Thakkar, 
President.) 


Dhector of Civil Supplies, Districts . 
Controller of Rationing, Bombay 
Grains Purchasing Officer, Thana & Colaba 
and B.S.D. and Deputy Controller of Ra- 
tioning (in addition). 

Statistician ..... 
Secretary, Revenue Department, Bombay 
Dhector of Agricultme, Bombay 
(Vice- 1 Representatives of the Servants of India 
)- Society. 


• J 


Mr. Dinkar D. Desai . , J 

Sir Henry Knight, K.C.S.I., Adviser to His Excellency the Governor of 
C.S.I,, C.I.E., I.C.S., J. P. Bombay. 

Mi\ C. N. Vakil . . . 'I Representatives of the School of Economics 

> & Sociology, University of Bombay, Bom- 
Mr. J. J. Anjaria . . , J bay. 

Mr. N. N. Wadia . . . ^ 

Mr, S. C, Josbi, M.A,, BL.B., ^Member.s of the Standing Committee of 


M.Litt. 

Mr. M. V. Rajab . 

Rao Baliadur J, N. Mankar . 
Prof. D, R. Gadgil, M.A., 
^r.Litt. 

Dr. K. A. Gandln, M.B. B.S., 
D.P.H., D.T.M. & H., J.P. 
Dr. T. B. Patel, M.B., B.S., 
D.P.H. 


I Food Advisory Council, Bombay. 

Secretary, Bombay Humaniamat League. 
Director, Gokhale Institute of Politics & 
Economics, Servants of India Society 
Home, Poona. 

Director of Public Health, Bombay 
District Health Officer, Bijapur 


170. Sir William Stampe, C.I.E. 

171, G. F. S, Coffins, C.S.I., 
C.I.E., O.B.E., LC.S., J. P. 


Irrigation Adviser to ‘the Government of 
India, E., H, & L, Department. 

Adviser (1^ venue) to His Excellency the 
Governor of Bombay. 


1 


172. Mr. Aziz GhafoorKazi,M.L.A., 

173. Mr. 1. 1, Chundi'igar (President) | League, Bombay. 

174. Mx. A. K. Sheikh , . . J 

175. Mr/ Habib Ibrahim Rahim-") 

toola, (Pi’csident). | 

176. Mr. Ohulamhussain Sonawala | 

(Vice-President), 

177. Mx. M. M. Killedar (Viee- 

Pi-esident), 

178. Mr. Sika-nder Khan Dehlavi 

(Secretai’y). 


Representatives of the Provincial Muslim 


Representatives of the Bombay Muslim 
Chamber of Commerce. 


BIJAFUM 


179. Mr. V. N. Sausman . . Land Development Officer, Bijapm* , * 

180. Mr. S. B. Desai, M.L,A. . Bijapur ... . , . 

181. Diwan Bahadur Sardar Desh- President, District Local Board, Bijapur . 

jrnukh. 


19-9-1944 


19- 9-1944 

20- 9-1944 
20-9-1944 

22-9-1944 

22-9-1944 


V 28-9-1944 


29-9-1944 


29- 9-1944 

30- 9-1944 


30-9-1944 


2-10-1944 

2-10-1944 

2-10-1944 


) 3-10-1944 
(Dr. T. B. 
Patel 

* again at 
Bijapur 
on 

5-10-1944 

3-10-1944 

3-10-1944 


3-10-1944* 


3-10-1944 


6 - 10-1944 

5-10:1944'^ 

5 - 10 - 1944 * 
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182. Mr. S, T. Patil ... 

183. Mr. I. T. Almaula, B.A., LL.B . Collector of Bijapur . . " . 

184. Mr. H. S. KaujalgL B.A., Joint Secretary, Famine Relief Committee, 

LL.B. Bombay. 

MADRAS 


185. Mr. A. F. W. Dixon., C.I.E., Acting Commissioner of Civil Supplies, 

I.C.S, Madras. 

186. Rao Saliib M. A. Knttalalin- Deputy Commissioner of Civil Supplies 

gam Pillai. 


187. Bao Bahadur P. V. Subba Rao Deputy Commissioner of Civil Supplies . 


188. Mr. W. Scott Brown, C.S.I., 

C.I.E., I.C.S. 

189. Sir Purushotamdas Thakurdas, 

C. I.E., M.B.E. 

190. Mr. C.E. Wood, C.I.E., I.C.S. \ 

191. Mr. A. B.C. Westlake, C.I.E., / 

I.C.S. 

192. Dr. R. M. Mathew, M.B.B.S., 

D. P.H., D.T.M. & H., M.B.O.P. 

193. Bao Bahadur Dr. B. Viswa- 

nath, C.I.E., D.Sc., F.I.C. 

194. Janab Abdul Hamid Khan . \ 

196. Sir P. T. Bajan - . . . f 

196. Mr. R. Suryanarayana Bao 

197. Sir Hugh Hood, K.CJ.E., 

O.S.I., I.C.S. 

198. Mr. H. S. Town . 


199. Mr. C. Nageswara Row . 

200. Mr. A. Khaleeli, I.C.S. . 

201. Mr. K. Govindan . . . ^ 

202. Khan Bahadur Adam Hajeo 

Mohamed Sait. 

203. Mr. Yusuff Sait . . . ^ 

204. Mr. C. M. Kothari (President) | 

205. Mr. P. Raghava Nair . . | 

206. Mr. G. Bapiraju Chaudhury . J 

207. Sri Rao Bahadur Thyagaraja 

Mudaliar, M.A. 

208. Mr. L. K. Sahu . 

209. Sri B. Ramaehandra Reddi, 

C.B.E. 

210. Rao Bahadur Gk>vindaraja 

Ayyangar. 


211. Mr. 53. Karnian, M.L.A, (Mad- 

ras). 

212. Mr. Sankaran Nambiar . 

213. Dr. K. Viswanath, L.M.S., 

D.T.M. 

214. Rao Bahadur K. Y. Surya- 

narayana Aiyer. 


Cominisgioner of Civil Supplies (on leave) . 


Members of the Board of Revenue, Govern- 
ment of Madras. 

Dii'ector of Public Health, Madras 

Director of Agidculture, Madras 

Members of the Provincial Food Council, 
Madras. 

Honorary Secretary, People’s Food Com- 
mittee, Madras. 

First Adviser to His Excellency the Gover- 
nor of Madras. 

Represex^tative of the Madras Electric 
Supply Corporation Ltd., Madras Tram- 
way (1904) Ltd., M/s. Binny & Co., The 
Buckingham Carnatic Co., Ltd., and the 
Bangalore Woollen Cotton & Silk Mills 
Ltd. 

.Joint Secretary of the Rayalaseema Famine 
Relief Fund, Bombay. 

Director of Industries and Commerce, 
Madras. 


Representatives of the South Indian Cham- 
ber of Commerce. 


Land Lord, Tanjore .... 

Joint Secretary, Orissa Relief Committee . 
Land Lord, KeUore .... 

Chief Engineer (Irrigation), Madras . 


CALICUT 

Representative of the Scheduled Castes 

District Agricultural OjSicer, Calicut 
District Health Officer, Calicut 

Public Prosecutor and Advocate, Member, 
Provincial Food Council, Madras. 


5-10-1944 

5- 10-1944 

6- 10-1944 


9-10-1944 

and 

10-10-1944 

9- 10-1944 
(Madras) 

24-10-1944 
(Tanjore) & 
26-10-1944 
(Bezwada) 

9-10-1944 

and 

10- 10-1944 
9-10-1944 
9-10-1944 

10-10-1944 


10-10-1944 

10- 10-1944 

11- 10-1944 
11-10-1944 
11.10-1944 


12-10-1944 

12-10-1944 

12-10-1944 


12- 10-1944 

13- 10-1944 

13- 10-1944 

14- 10-1944 

14-10-1944 


16-10-1944 

16-10-1944 

16-10-1944 

16-10-1944 
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216. Mr. P. P. Hassan Koya 

216. Rao Sahib Dr. K. V. Nanu- 

kutty Nair, M.R.C.S. (Eng.), 
L.R.C.P. (Lend.). 

217. Mr. V, R. Nayanar 


218. Sir George T. Boag, C.S.I., 

C.I.E., I.C.S. 

219. Sri Rama Varma Thampuran 

220. Rao Sahib M. M. Paul - 

221. Mr. V. K. R. Menou 

222. Mr. T. K. Nair . 


223. Sir C. P. Ramaswami Aiyar, 

K.C.S.I., K.ai.E., LL.D. 

224, Mr. G. Parameswaran Pillai . 


225, Mr. K. R, Narayan® Aiyar 


226. Dr. C. 0. Karunakaran 

227. Mr. L. Sankaranarayana Pillai 

228. Mr. Chattanda Karayalar 

229. Mr. K. P. Amirthanatha Iyer. 

230. Mr. Sivathanu Pillai 

231. Mr. T. Kumara Pillai . 

232. Mr. P. S. Muhamad 

233. Mr. G. Narayana Iyer . 

234. Mr. D. Krishampotti 

235. Mr. V. S. Krishna Pillai 

236. Srimathi T. Narayani Ammal 


237. Mr. T. K. Sankaravadivelu 

PiUai. 

238. Rao Sahib K. P. Krishnan 

Nair. 

239. Diwan Bahadur V. N. Viswa- 

natha Rao. 

240. Khan Bahadur Md. Ismail 

241. Mr. V. K. Krishnaswami Aiyar 

242. Mr. Rajaratnam . 

243. Mr. Venkatachari 

244. Chief Rationing Officer, Tan- 

jore. 


245. Rao Sahib Charles John 

246. Rao Sahib M. R. Bangara 

247. Mr. A. G. Barson, I.C.S. 

248. Mr. K. S. Patnaik 

249. Rao Sahib V. Hanumanta Rao 

Nayudu. 

250. Mr. Narasimhachari 

261. Mr. V. Sadasiva Rao 

262. Food Inspector 


253. Sir Geoffrey Burton, K.C.I.E., 
I.C.S. 


Advocate, Calicut ..... 
Civil Surgeon and District Medical Officer, 
Calicut. 

Representative of the Servants of India 
Society, Calicut Branch, 

COCHIN 

Diwan of Cochin . . . . , 

Secretary to the Government of Cochin . ) 
Director of Food Supplies, Cochin . . | 

Deputy Director of Food Supplies, Cochin J 
Minister for Development, Cochin State 

TRAVANCOBM 

Dewan of Travancore .... 

Chief Secretary to the Government of 
Travancore. 

Director of Food Supplies and Additional 
Secretary to the Governmient of Travan- 
core. 

Superintendent, Public Health Laboratory, 
Travancore. 

State Food Purchasing Officer . 


vMernbers of the Sri Mulam Assembly, Tra- 
1 vancore. 


TANJOBS 

Grain Purchase Officer, Tan j ore 
Collector, Ramnad District 
Collector, Tinnevelly District . 

Collector, Tanjore District . . . ^ 

} Revenue Divisional Officers-in -charge of 
Development. 

District Agricultural Officer, Tanjore 

J 

BEZWADA 

Grain Purchase Officer, Bezwada 
Collector, Masulipatam .... 
Sub Collector ..... 
District Rationing Officer 
Deputy Controller of Food Rationing . ^ 

District Agricultural Officer 

Rationing Officer for Bezwada Municipality 


NAGPUB 

Adviser to His Excellency the Governor of 
the Central Provinces & Berar (Food and 
Finance). 


16-10-1944 

16-10-1944 


16-10-1944 


18-10-1944 


18-10-1944 


20- 10-1944 

30-10.1944 

and 

21- 10-1944 

20- 10-1944 
and 

21- 10-1944- 

20- 10-1944 

21- 10-1944- 


21-10.1944 


24-10-1944 


24-10-1944- 


26-10-1944 


27-10-1944- 


28-10-1944- 

30- 10-1944 
and 

31- 10-1944- 
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254. Mr. P. G. Braye, C.I.E., I.C.S. Commissioner, Berar Division . . . 27-10-1944 

265. Maharaj Nagendra Singh, Deputy Commissioner, Hoshangabad . 28-10-1944 

ICS 

256. Mr. S. *H. Batliwala 

257. Dewan Bahadur Sitacharan 

Dube. 

258. Khan Bahadur M. E. R. 

Malak. 

259. Kao Bahadur Dadu Dwaraka- ^Representatives of the Central Provinces 28-10-1944 

nalh Singh Seoni. Food Advisory Board. 

260. Mr. G. A. Gavai . 

261. Mr. V. D. Brahma 

262. Khan Sahib Haji Tbrahimbhai 

263. Rao Sahib Suganchan Rathi . 28-10-1944 

264. Mr. S. G. Dandige . . J ....... and on 

265. Mr. Ramjiwan Chowdhury .J 31-10-1944 

266. Mr. S. K. Wankhede . . "j 

267. Mr. Y. S. Athalye, B.A., LL.B. | 

(Hony. Secretary) | Representatives of the Central Provinces 28-10-1944 

268. Mr. R. V. Kalikar . . ^ Malguzars Association. 

269. Mr. D. V. Deshmukh . . ] 

270. Mr, G. R. Joshi . . J 

271. Rao Bahadur Moharikar . *1 .... 28-10-1944 

272. Khan Sahib Kerawala . . j Officers of the Government of C. P. & Berar 28-10-1944 

273. Mr. R. C. V. P. Neronha . Deputy Director of Food Supplies, Nagpur 28-10-1944 

274. Mr. R. H. Hill, I.A.S, . . Director of Agriculture, C. P. & Berar . ^ 

276. Dr. R. J. Kalamkar, Ph.D. . Officer on Special Duty, Department of V 30-10-1944 

Agriculture, C. P. & Berar. J 

276. Dr. R. L. Tuli, M.B.B.S., Director of Public Health, C. P. & Berar . 30-10-1944 

D.P.H., D.T.M., L.M. 

-277. Mr. N. S. Krishnan • O 

278. Mr. C. K. E. Naidu . , ^Representatives of the Controlled Shop 31-10-1944 

279. Mr. Jiwaji Modgare . . J Keepers’ Association, Nagpur. 

280. Mr, J. R. Dani . . . Raipur ...... 31-10-1944 

281. Seth Lalji Ghila Bhai . . Representative of the Rice Mills Association 31-10-1944 

282. Rao Bahadur Uttamrao Patil 31-10-1944 

283. Mr. H. S. Kamath, I.C.S. , Secretarj^ Government of 0. P. & Berar 31-10-1944 

(Food) 

284. Mr. R. K. Patil . . • o m 

.286, Mr. Kolhe . . . j Representatives of Shetkari San gh . . 31-10-1944 


APPENDIX VIII. 

Extracts from papers relating to certain financial aspects of relief. 


I 

-Extract paragraph 29 op Mbmoranutjm ptirnished to the Commission by the Revenue 
Department, Bengal Government. 

The Revenue Department, who were spending large amounts of money on relief, soon came 
to realise that relief during this year would be too costly for the Provincial Revenues to bear. 
They drew up a memorandum in consultation with the Civil Supplies and Finance Departments 
which was submitted to the Government of India towards the end of May. As the prospects of 
getting supplies were still fair and it was supposed that with a good aus harvest, it might be possi- 
ble to meet the situation with an expenditure of the order of Rs. 7 crores of which Government 
■of India were requested to bear a substantial share. The response received was however indefi- 
nite and not too reassuring. The department, therefore, went on sanctioning funds'Jasked for 
by the Collectors for carrying on the relief on a large scale but in. the normal manner provided 
by the Famine Manual, ^ During the months of April, May and June the following funds were 
sanctioned for various kinds of relief to the different districts : — 

(а) Agricultural loans — ^about Rs. 106 lakhs. 

(б) Gratuitous relief— about Rs. 60 lakhs. 

(c) Test relief — about Rs. 87 lakhs. 

In the month of July agricultural operations were reported to be going on in all parts of the 
province on a large scale. The demand for labour had increased and this to some extent provided 
a precarious living for a large section of the people who had already been in distress. During 
this month therefore Government had to spend only about Rs. 26 lakhs for various kinds of re - 
lief. 
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II 

Lbtteb dated the 3rd January 1945, erom Secretary to the Government of Bengal,. 

Bevenue Department, to Chairman, Famine Inquiry Commission. 

Will you Idndly refer to your Demi-official No. FC (N)/31-3 of the 24th December 1944 re- 
garding paragraph 29 of this department’s memorandum on the famine of 1943 and the measures 
taken in relation thereto ? 

Belief work was neither held up nor slowed down at any time because of the lack of funds. 
As I explained personally before the Commission our real difficulty was in respect of supplies of 
foodstuff and not of money. At the same time I must admit that the absence of any assurance 
of substantial financial assistance from the Centre did make us more cautious in our planning of 
measures of relief than would have been the case if such an assurance had been forthcoming. 
The effect was wholly psychological. It did prevent us from launching upon more ambitious 
schemes of relief than those provided in the Famine Manual, for instance giving timely assistance 
to people in distress so that they might not have had to sell their lands, houses and other assets 
and also the provision of shelter and clothing on a much larger scale for those in need of them. 
The actual relief given was almost wholly in the form of test works, doles in cash or kind and 
loans under the Agriculturist’s Loans Act as provided in the Famine Manual, which was not 
adequate for a widespread famine of extraordinary severity as that of 1943. All that we could 
do was to spend money on the kinds of relief mentioned above but on a very extensive scale. 

We meant by the statement referred to in your letter that for want of any assurance of assist- 
ance from the Government of India we could not embark upon any abnormal measures of relie f 
or set up a proper organisation for relief on a very large scale as required by the really abnormal 
situation in the country during that year, but no brake was actually put on at any time on ac- 
count of inadequacy of funds. On the contrary you will find from paragraph 30 of our memoran - 
dum that there were even cases where some Collectors could not fully utilise the funds sanctioned 
for relief because of the absence of sufficient supplies. 

III 

Extract from Belief Commissioner’s Note on Belief Operations in Bengal from 27th 
^ September 1943 to 29th February 1944. 

. .complained to me that relief was curtailed in his area at the most critical stage of the 
operations, by order of Bevenue Department .... 

IV 

Letter No. 794-Miso., dated the 10th July 1943, from Additional Assistant Secretary, 

Government of Bengal, Bevenue Department, to Collector of Midnapore. 

Will you please refer to your Memo. No. 2712-B., dated the 8th July 1943 and the last por- 
tion of your Memo. No. 2674-B., dated the 6th July 1943 regarding the distribution of gratui- 
tous relief and maintenance loans. 

You ask for an additional allotment of Bs. 12,80,000 for distribution as gratuitous relief 
including Bs. 10 lakhs required for meeting the present demand of the Sub-Divisional Officer, 
Contai. It appears from your Memo. No. 2424 (3)-B., dated the 16th June 1943 that a sum of 
Bs. 10 lakhs was drawn under T. B* 27 only on 16th June 1943 for meeting the requirements of 
the Sub -Divisional Officer, Contai. It is not quite clear why the Sub-Divisional Officer came up 
with a proposal for a further allotment of Bs. 10 lakhs in the latter part of June as it is most 
unlikely that the amount of Bs. 10 lakhs drawn on 16th June 1943 could have been spent on 
gratuitous relief in cash within a short period of a week or so specially in view of the fact that 
a very large number of people were being engaged in test relief work throughout the month of 
June. The position may kindly be clarified. 

2. It may be observed in this connection that due to various causes distress prevails in al- 
most all the districts of the province and the problem of relieving the^ same has assumed such 
proportions that it is beyond the capacity of this Government to cope with the situation without 
the assistance from the Government of Lidia. We, have, therefore, approached the Govern- 
ment of India for substantial assistance in money and foodgrains for this purpose and pending 
the decision of that Government it wiU not be possible to carry on relief measures in the cyclone 
affected areas of your district on the scale which was contemplated a few months ago. I am 
therefore to request you to see that relief is restricted to the essential minimtim until the above 
matter is settled, 

3. As regards your proposal regarding the distribution of maintenance loans to families who 
have between and 6 bighcts of land. Could you kindly fiimish Government with an approxi - 
mate estimate of the number of families which will fall in this class so that it may be examined 
what is to be the likely outlay. 

Copy of letter No. 480-F. R., dated the 21st March 1945, from OFFiciATiNa Secretary to 

the Government of Bengal, Revenue Department, to Secretary, Famine Inquiry 

Commission. 

Please refer to your Demi-official letter dated the 24th Februar3r,1945 addressed to. . . . . Th^ 
Government of Bengal generally agree with the views expressed in. . . .’s Demi-official No. 7- 
F, R., dated the 3rd January 1945. They would, however, like to make the following further 
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observations on the points which have been raised, as it appears that some misunderstanding 
exists with regard to the statement made in paragraph 29 of this Department’s Memorandum 
submitted to the Commission. 

While the Government of Bengal felt very uneasy at the heavy expenditure on relief mea- 
sures and would have welcomed timely assurance of assistance from the Centre they tried. their 
best not to slow down relief operations for lack of funds. Throughout the province gratuitous, 
rehef in the form of free food was given on a scale far in excess of that contemplated in the Famine 
Manual, owing to the futility of issuing money when food was scarce and not arriving from out - 
side sources, and also owing to the impossibility of conducting large scale test relief works in the 
rains. Moreover fresh ground was broken by establishing free kitchens, food canteens and cheap 

grain shops, and distributing clothing. Mr ’s Demi-official letter No. 794-Misc., 

dated the 10th July 1943, to the Collector of Midnapore was admittedly somewhat unhappily 
worded, but it shoidd be interpreted in its historical background. After the devastating cyclone 
of 1942, affecting large areas in Midnapore and 24-Parganas, a comprehensive plan was drawn 
up not only for giving inomediate relief to the distressed but also for restoring them to normal 
eondition within a short space of time. All these measures were called relief measures and no 
•distinction was made between the measures necessary for immediate relief and those aiming at 

rehabilitation. Mr ’s Demi-official letter may be taken as reflecting some anxiety 

on the part of Government lest Midnapore expenditure, in view of the ambitious plans previously 
drawn up, might be excessive in the altered circumstances in comparison with the needs of other 
parts of the province — ^but the figures do not show that it caused any slowing down of relief 
operations proper. To demonstrate this a statement is enclosed showing the quarterly expenffi- 
ture incmred on relief measures in Midnapore and 24-Parganas from October 1942 to December 
1943. Both these districts suffered severely from the cyclone of 1942 though devastation was 
far more widespread and intense in Midnapore than in 24-Pargajias. It will be seen from the 
figures that between October 1942 and June 1943 expenditure on Agricultural Loans and Gra- 
tuitous Relief in Midnapore was of the order of Rs- 1 crore andrRs. 1 crore 14 lakhs respectively ; 
the corresponding expenditure in 24-Parganas during this period was Rs. 15 lakhs and 9 lakhs 
respectively. Therefore expenditure in Midnapore was about 9 times more on Agricultural 
Loans and 12 times more on Gratuitous Relief. In the following si^ months t.e. between July 
and December 1943, 23 lakhs were spent on Agricultural Loans in Midnapore and 1 crore on 
Gratuitous Relief while the figures for 24-Parganas for the corresponding period were Rs. 2 lakhs 
and 9^ lakhs respectively. There was thus no noticeable decline in relief operations in Midnapore 
as compared to 24-Parganas. 


VI 

A Statement showing the Expbndituhe on Relief Measubes in Mienaforb and 24* 
Pabganas between October 1942 and December 1943. 


Midnapore. 

(Area affected by the cyclone — 3600 Sq. miles with a population of 2* 3 millions.) 


Agricultural 

loans. 


Gratuitous 

Relief. 


Test works. 


October to December 1942 
January to March 1943 
April to June 1943 
July to September 1943 
October to December 1943 


19.00. 000 

37.25.000 

44.00. 000 

21.63.000 

1,50,000 


24.28.000 5,05,000 

19.30.000 5,25,000 

69.80.000 62,48,900 

64.15.000 

38.28.000 


(Area affected by the cyclone — 400 Sq. miles with a population of 2 lakhs.) 


October to December 1942 
January to March 1943 
April to Jime 1943 
July to September 1943 
October to DecemberT943 


4.60.000 
10,05,500 

1.05.000 

1 . 10.000 


82,000 

3,03,500 

5,00,000 

2.95.000 

6.60.000 


50,000 

50,000 

3,00,000 


GIPD~.61 D of Food— 6-4-46— 112. 






